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SUBJECT Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past policies and quality) is in a generally
unigue position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are:

1) flight of higher income residents and businesses
to the fringe;
2) proliferation of special districts and units of
government; A
3) the inequities and diseconomies involved in
central city financing of area services;
| : 4) the coordination and timeliness of providing
| services;
| 5) service disparities;

6) inability to cope with areawide problems;
7) the decline of the tax base of the central cities;

Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local government,
there has been much written on the subject. However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of wvolumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area, The more
common methods of trying to deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(51 the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

"1. Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of
scale, (b) to jurisdictions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions

for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate

fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function.

Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to




jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

"4. Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible
for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d] to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)
to jurisdictions with adequate legal authority to per-—
form a function and to rely on this authority in
administering the function."

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments. Much has been written on these subjects. 1In
each of these configurations the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. . The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. It is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and Haysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.




As an answer to growth problems, annexation has certain advantages,
Some of these are that it:

1)

2)

3)

4)

More equitably spreads the cost of government

borne by the Central City. Small fringe areas

do not generate demands for major facilities,

i.e. Kelloggs, Rock Roads, Pawnee Prairie

and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, ete.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe areas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business

and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

Assists in the coordination and provision of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn.

Provides room for future growth and allows the City
to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems,
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.
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5)

6)

7)

8)

9)

10)

This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency
and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect
those on the fringe, they should be in and a

part of it. Even though people live on the
fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the
ad valorem tax, revenues will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If

the growth does not occur and duplicate facilities

are built by others, the total cost of development
will go up.




People historically object to annexation unless they are
in dire straights for basic public services like water and sewer.
There are several reasons. They are:

1)

Taxes will increase. At the present People on

the fringe buy their services selectively and do
not take a full service Package like Wichita.

Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. An
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs, Wichita 104.360. A 27.052
mill difference or 35% increase. oOn a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

the city. a county resident may be willing to take

a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. as long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but

when the movement of population has made him a part

of a compact urban community, his individual prefer-
énces can no longer be permitted to prevail. It is not
SO much that he needs the city government as it is that
the area in which he lives needs it,"

The Kansas League of Municipalities annexation
manual uses the fol}_owing analogy:

"When the owner of the hot dog stang adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'l already have the benefits of the city's
Population density with its hundreds of hot dog

benefits of all the city rules and requlations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the city.'

The unreasonableness of such a position requires
no answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the value and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?"

2) A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). As a 100%
of 2166 vs. 1% of 272M, they are more at ease with
controlling their own destiny.

3) A feeling that fringe areas don't want the
burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

4) Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities to the city network and upgrading facilities.
This is true in some of the older developed areas,
but in the newer areas, standards match that of the
City and should not be impactive in this regard.

5) Further, there is a question of whether there
is an overall increase benefit due to economies of scale.
Studies have shown that as cities grow larger, cost/
capita increase. This has been directed largely
to human service systems like police, welfare,
etc. This is caused by additional hierarchical
structure and higher salaries paid to employees
of larger organizations. However this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets
and similar services.

In summary, annexation is one way to restructure local
government to more fairly distribute costs and to provide
for a single unit in making policy. It has weaknesses due
to the inability to get all of the area that is urbanized
in the Metro area (such as Crestview and Timber Lake--a
matter of timing and development of inbetween tracts).
Also sooner or later you run into the older cities (Hays-~
ville, Goddard, Kechi, Andover) and this will ultimately block
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growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
re-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly within the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thereof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KSAl973 Sup.12-520 (the preceeding a-g conditions). This would
include the annexation of lands that might not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other requirements would still be a part of such
proceedings.




Annexation Procedures. The State law does reguire a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed:

1) the governing body instructs staff to Prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to property
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
paper one to two weeks before the hearing
6) a4 a public hearing is held not less than 60 nor more than

70 days after the resolution is adopted

7) the annexation ordinance may be adopted

8) the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the annexation action within 30 days
after publication of annexation ordinance

History of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. 1In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" Program which provided extensive annexation in the
early 1960's. 1In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 sqguare miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas served by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex property at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979.
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GROWTH OF WICHITA LAND AREA
1970 - 1979

Total Square Miles
Years Annexed Land Of City (12/31/79)

ig71-1910 3.08 3.37
1910-1920 15.52 18.89
1920-1940 1.67 20.56
1940-1950 5.93 26.49
1951-1955 19.02 45,55
1956-1960 7.37 : 52.92

1961-1965 28.58 81.5

1966-1970 7.7 89.2
1971-1975 7.42 96.62
1976 .53 97.15
1977 1.0 98.15
1978 1.42 90557
1.83 101.40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Kansas Municipalities
with population of over 2500 annexed a total of 187.7 square
miles between 1970 and 1978. In 1978 annexations alone totaled
8.3 sguare miles. Of these, Wichita represented 17% of all
annexations in the State. 1In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 and 30th
in 1979.

Annexation in Relation to Comprehensive Plans. Basically
Wichita's growth pattern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have been set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. Earlier reports including the 1960 One-Wichita, the
1964 Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The essential area for that growth is along the Transportation
axis particularly to the west and to the east with significant
growth to the northeast. Moderate amounts of fill-in growth are
also shown towards the north and to the south. These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, so
are the areas around Haysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted .
by the Metropolitan Area Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978, The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan. The adopted water plan establishes a need for well engineered,
reliable water system both for quality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban area. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize the extension of water services outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the easiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better geographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agreements is to
achieve economies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
permanent transfers in that it allows the 1lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and

negative side of this approach is that it is incremental.

Urban Counties - the development of urban counties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this area. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal effectively
with most urban problem. Even in an area like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. BAn urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special "charter"
enlarging the power of the county.

The treatment of urban counties has been different in different

areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.

In some areas there is still the gquestion of whether or not the
county should perform the services only in the unincorporated areas
or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role. It was narrowly defeated. There is currently in the
legislature a bill for Wyandotte County which would make it more
urban.

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increased its professional capacity. X

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the early 1900's i.e. Denver,

St. Louis and New York have largely outlived their usefulness.

They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place
at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements
such as related to grant and aide fundings on water, sewer, air
pollution, etc. Federal court decisions concerning the egquitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified coordinated program of service development and a control
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over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in
consolidation is the tremendous amount of compromise needed to

find an acceptable level of agreements. Usually these

consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.

The suburban and rural interests have also shown the same fear and

anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier. Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over utility extensions and
planning. Other experiments exist such as special districts like
Puget Sound and Portland where area wide services are provided by
a second tier government.

Summary

There are at least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relook at the structuring of local government.
As with any endeavor of this type, it would need strong leader-
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program

within the community to communicate the goals, objectives, findings
and proposed solutions.
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Conclusion

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, etc., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service equities. In fact such acts, if they
should occur, indeed will force the day to when serious considera-—
tion will have to be given to basic restructuring of local government.

Robert A. Lakin
Director of Planning

cc: Board of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners
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Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past policies and quality) is in a generally
unique position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are: -.

1) flight of higher income residents and businesses
to the fringe;

2) proliferation of special districts and units of
government; T

3) the inequities and diseconomies involved in
central city financing of area services;

4) the coordination and timeliness of providing
services;

5) service disparities; ;

6) inability to cope with areawide problems;

7) the decline of the tax base of the central cities;

These problems seem to have becn-handlcd differently
by different communities and in different parts of the country.

" The result has been a search for a more efficient mechanism

to deal with these problems including the restructuring of
local government. Failure to deal effectively with these
problems often has resulted in federal or state intervention.
Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local government,
there has been much written on the subject. However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

"l. Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of
scale, (b) to jurisdictions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions

for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate

fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function.

Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to




jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

"4, Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible
for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d). to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)
to jurisdictions with adequate legal authority to per-
form a function and to rely on this authority in
administering the function." 7

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of 'mcal governments. Much has been written on these subjects. 1In
eac’. of these confiqurations the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
"and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. It is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and Naysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.
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1) "More equitably spreads the cost of goveinment
borne by the Central City. Small friige areas
do not generate demands for major fac ties,
i.e. Kelloggs, Rock Roads, Pawnee Pr i ie
and Chisolm Creek Semi Regional parks; Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. TFailure by
the central city of provide these areas With tangible
Sexvicms and the intangible services wonld visually
show up in the quallty of life not y for center city
-y but for the fringe areas as well. would life at
sthe fringe.be JfMichita did not m in the leuel
of police and recreation services tor the cxisting
city? Area wide services such as the Library, Art
- Museum & Parks & industrial development providc
general beonofits to the entire area. By annexing,
especially the upper-middle r951dent1nl, business
and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

2) Assists in the coordination and provision of services.
Without the geographlc area under a single jurisdiction,
actions such as provision of sewer and streets
become more difficult. Problems in having multlplc
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one t:iLy and one-
half is in another jurisdiction, presents real and
practical problems. It took years wit!. Dastborough,
Wichita and the County to pave Woodlawn

3) Provides room for future growth and cliows the City
to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward = sth. Wichita
has little area to infill. Greater den ities on "up"
are o.k. but may mean congestion and @ificrpzublems,
No growili wmeauns no way to renew an aging physical
‘plant. Similaily suclaly/economic problciie ycnerally
increase with a city's age.

4) Allows services to be provided at a lower cost.
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This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency
.and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect

those on the fringe, they should be in and a

part of it. Even though people live on the

fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the

ad valorem tax, revenucs will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and secwer systems have been sized for growth. If

the growth does not occur and duplicate facilities
are built by others, the total cost of development
will go up.




People historically object to annexation unless they are
in dire straights for basic public services like water and sewer.
There are several reasons. They are:

1) Taxes will increase. At the present people on
the fringe buy their services selectively and do
not take a full service package like Wichita.
Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. Aan
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
assert that individual residents of the county do not
need or desire the governmental services rendered by
the city. A county resident may be willing to take
a chance on peolice, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer-
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my business. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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The unreascnableness of such a position requires
no answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the valve and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?" :

2) A loss of identity and sense of control they feel
they have as an imnrovement district gr.small cij-*

U
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¢ controlling their own destiny. E
3) A feeling that fringe areas don't want the
Jburden of Wirhifa'e encial nrrnblema. minorities,
theweysden he Oty b L
4) Fringe areas, immediately following their incorpofation,

frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities te the eity netwark and upgrading facilities.
"his Hds “true’
SR -put in the newer -areas, st 1 that ofvsthe
City and should not be impactive in this regard.

5) Fuxther, there is a question of whether there

is an overall increase benefit due to cconomies of scale.
Stn as.citics growsdarger, .cost/
capita- increase. This has been directed laryely

. to huan service systemns like police, welfare,
etc. This is caused by additional hierarchical
struckure .and higher salariec paid tco omployces
of larger organizations. However this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets «
and similar services.
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growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
re-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly within the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thercof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KSA1973 Sup.12-520 (the prececding a-g conditions). This would
include the anncxation of lands that might not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other reguirecments would still be a part of such
proceedings.




Annexation Procedures. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed: ;

1) the governing body instructs staff to prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to property
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
Paper one to two weeks before the hearing

6) a a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted

7) the annexation ordinance may be adopted

8) the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the annexation action within 30 days
after publication of annexation ordinance

llistory of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. 1In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas secrved by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex property at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979.
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GROWTH OF WICHITA LAND AREA
1970 - 1979

Total Square Miles
Years Annexed Land Of city (12/31/79)

1871-1910 3.08 3.37
1910-1920 15.52 18.89
1920-1940 : 1.67 20.56
1940-1950 - 5.93 26.49
1951-1955 19.02 45,55
1956-1960 7.37 i 52.92

1961-1965 28.58 81.5

1966-1970 =il 89.2
1971-1975 7.42 ; 96.62
1976 .93 97.15
1977 1.0 98.15
1978 1.42 99,57
183 101.40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Xansas Municipalities
with population of over 2500 annexed a total of 187.7 square
miles between 1970 and 1978. In 1978 annexations alone totaled
8.3 square miles. Of these, Wichita represented 17% of all
annexations in the State. 1In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 and 30th
in 1979.

Annexation in Relation to Comprchensive Plans. Basically
Wichita's growth pattern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have heen set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. Earlier reports including the 1960 One-Wichita, the
1964 “Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The ecssential area for that growth is along the Transportation
axis particularly to the west and to the east with significant
growth to the northeast. Moderate amounts of fill-in growth are
also shown towards the north and to the south., These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, so
are the arecas around Haysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to

-10-




T T e

tee

.

chiTa City LlM. 5: | so-d 0.

y i ‘r ITA I15: 1950-19%
}
1)

[ 18701950
1951 - 1960
‘ 1%l - 1970
DY 1971 - 1950

SOURLE: WetMAPD

-




determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Area Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan. The adopted water plan establishes a need for well engineered,
reliable water system both for quality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban arca. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorxize the extension of water scrvices outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the easiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better gecographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of lLos Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agrecments is to
achieve eccnomies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.

Sion




The contracting device serves as an alternate to formal and more
permanent transfers in that it allows the lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agrcements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and

negative side of this approach is that it is incremental.

Urban Counties -~ the development of urban counties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this arca. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal effectively
with most urban problem. Even in an arca like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill, Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special "charter"
enlarging the power of the county.

The treatment of urban counties has been different in different
areas vhere the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.
In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role. It was narrowly defeated. There is currently in the
legislature a bill for Wyandotte County which would make it more
urban. ;

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and scwage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minoxities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increaced its professional capacity.

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the carly 1900's i.e. Denver,

St. Louis and New York have largely outlived their usefulness. 3
They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place
at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements
such as related to grant and aide fundings on water, sewer, air
pollution, etc. Federal court decisions concerning the equitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

in providing a

The main advantages in consolidations lie
ent and a control

unified coordinated program of service develc
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Oover an area that was previously served by a city and a county,

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in

consolidation is the tremendous amount of compromise needed to 2
find an acceptable level of agreements. Usually these

consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.

The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier., Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
skrong planning controls and control over utility extensions and
planning. Other experiments exist such as special districts like
Puget Sound and Portland where area wide services arc provided by
a second tier government.

Summary

| There are at least five major avenues to providing for
sexvices and resolving problems in metropolitan areas. They
include annexation, development: of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. aAnnexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake

a more fundamental relook at the structuring of local government.
As with any endeavor of this type, it would need strong leader-
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program
within the community to communicate the goals, objectives, findings
and proposed solutions,




Conclusion

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, etc., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service equities. In fact such acts, if they
should occur, indced will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

Robert A. Lakin
Director of Planning

cc: DBoard of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners
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SUBJECT Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unigue to the Wichita-
Sedgwick County area. However this area by fortune of its

Problems most often identified with urban growth are:

|

|

i

| 1) flight of higher income residents and businesses
to the fringe;

} 2) proliferation of special districts and units of
government;

| 3) the inequities ana diseconomies involved in

f central city financing of area services;

! f 4) the coordination and timeliness of providing

|

1

|

i

'

i

|

1

|

services;
5) service disparities; :
6) inability to cope with areawide problems;

7) the decline of the tax base of the central cities;

These problems seem to have been handlea differently
by different communities and in different parts of the country.
" The result has been a search for a more efficient mechanism
to deal with these problems including the restructuring of
local government. Failure to deal effectively with these

Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local government,
there has been much written on the subject, However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-—
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to.deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

"1, Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur discconomies of
scale, (b) to jurisdictions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

"2. Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions
for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate
fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function.

"3. Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to

O




jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

"4, -Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible
for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d). to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)
to jurisdictions with adequate legal authority to per-
form a function and to rely on this authority in
administering the function."

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments. Much has been written on these subjects. 1In
each of these configurations the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many“of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation

‘and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. Tt is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and laysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have. ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.




As an answer to growth problems, annexation has certain advantages.
Some of these are that it: .

1)

2)

3)

4)

More equitably spreads the cost of government

borne by the Central City. Small fringe areas

do not generate demands for major facilities,

i.e. Kelloggs, Rock Roads, Pawnee Prairie

and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe arecas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business

and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

Assists in the coordination and provision of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilitics and services, As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn.

Provides room for future growth and allows the City
to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems.
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.
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5)

6)

7)

8)

9)

10)

This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency
and costs are usually lowered. The issue of costs
is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect
those on the fringe, they should be in and a

part of it. Even though people live on the
fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the
ad valorem tax, revenues will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If

the growth does not occur and duplicate facilities
are built by others, the total cost of development
will go up.




People historically object to annexation unless they are
in dire straights for basic public services like water and sewer,
There are several reasons. They are:

1)

Taxes will increase. At the present people on

the fringe buy their services selectively and do
not take a full service package like Wichita.

Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. An
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
assert that individual residents of the county do not
need or desire the governmental services rendered by
the city. A county resident may be willing to take
a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer—
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my business. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the city.'

The unreasonableness of such a position requires
No answer. Nor can it be asserted that because the
adjoining land does not Presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close Proximity
often changes the value and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?"

2) A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). BAs a 100%
of 2166 vs. 1% of 272M, they are more at ecase with
controlling their own destiny.

3) A feeling that fringe arecas don't want the
burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

4) Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities to the city network and upgrading facilities,
This is true in some of the older developed areas,
but in the newer areas, standards match that of the
City and should not be impactive in this regard.

5) Further, there is a question of whether there
is an overall increase benefit due to cconomics of scale.
Studies have shown that as cities grow larger, cost/
capita increase. This has been directed largely
to human service systems like police, welfare,
etc, This is caused by additional hierarchical
structure and higher salaries paid to employees
of larger organizations. However this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets
and similar secrvices.

In summary, annexation is one way to restructure local
government to more fairly distribute costs and to provide
for a single unit in making policy. It has weaknesses due
to the inability to get all of the area that is urbanized
in the Metro arca (such as Crestview and Timbor Lake--a
matter of timing and development of inbetween tracts).
Also sooner or later You run into the older cities (Hays-
ville, Goddard, Kechi, Andover) and this will ultimately block

=




-

growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
re-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc,).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts coul? be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly within the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thercof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation i5 filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KS5A1973 Sup.12-520 (the precced: g a-g conditions)., This would
include the annexation of lands that night not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other requirements would still be a part of such
proceedings.
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Annexation Procedures. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed: ;

1) the governing body instructs staff to prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to pProperty
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
Paper one to two weeks before the hearing

6) a a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted

7) the annexation ordinance may be adopted

8) the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the annexation action within 30 days
after publication of annexation ordinance

History of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. 1In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. 1In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas scrved by the
expansion of major water and sewer lines, Since 1971, the city
has continued to annex pProperty at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979,




GROWTH OF WICHITA LAND AREA

1970 - 1979
Total Square Miles
Years Annexed Land Of city (12/31/79)
ig71-1910 3.08 3.37
1910-1920 15.52 - 18.89
1920-1940 1.67 20.56
1940-1950 5.93 26.49
1951-1955 19.02 45,55
1956-1960 7.37 L 52.92
1961-1965 28.58 8.5
1966-1970 tatl 89.2
1971-1975 7.42 : 96.62
1976 .53 97.15
1977 150 98.15
1978 1.42 99,57
1979 1.83 101. 40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Kansas Municipalities
with population of over 2500 anncxed a total of 187.7 square
miles between 1970 and 1978. In 1978 annexations alone totaled
8.3 sguare miles. Of these, Wichita represented 17% of all
annexations in the State. 1In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 and 30th
in 1979.

Annexation in Relation to Comprchensive Plans. Basically
Wichita's growth patltern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have bhecn set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. Earlier reports including the 1960 One-Wichita, the
1964 Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The essential area for that growth is along the Transportation
axis particularly to the west and to the east with significant
growth to the northcacc. Moderate amounts of fill-in growth are
also shown towards the north and to the south. These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, Sso
are the areas around llaysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling {or a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Arca Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan. The adopted water plan establishes a need for well engineered,
reliable water system both for guality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban arca. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize the extension of water services outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be bleccked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the easiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better gcographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
governnent to enter into service agreements. The factor most often
effecting the desirability of entering in such agrecments is to
achieve cconomies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
permanent transfers in that it allows the lst unit of government to
take back the function should it for any, reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and

negative side of this approach is that it is incremental.

Urban Cc - the development of urban counties is gain-
ing greater ention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this areca. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal effectively
with most urban problem. Even in an arca like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legi “ive edict or by voter approval of a special "charter"
enlarging the power of the county.

The treatment of urban counties has been different in different
areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.

In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role. It was narrowly defeated. There is curxently in the
legislature a bill for Wyandotte County which would make it more
urban.

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most pecople consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of recorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increased its professional capacity.

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalitics. Consolidation really falls into two classes.

Those mandated by the states in the ecarly 1900's i.e. Denver,

St. Louis and New York have largely outlived Lheir usefulness. ¢
They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place
at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regiocnal coordination requirements
such as related to grant and aide fundings on water, scwer, air
pollution, etc. Federal court decisions concerning the equitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified cecordinated program of service development and a control
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over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in
consolidation is the tremendous amount of compromise needed to

find an acceptable level of agreements. Usually these
consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.

The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power,

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the arca wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of represcntatives of the first tier. Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over utility extensions and
planning., Other experiments exist such as special districts like
Puget Sound and Portland where area wide scrvices are provided by
a second tier government.

Summary

There are al least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be bencficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relook at the structuring of local government.
As with any endeavor of this type, it would need strong leader-
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program
within the community to communicate the goals, objectives, findings
and proposed solutions.




Conclusion
et n e oLl

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, etc., then the annexation
issue largely becomes moot. ;

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue

©of financing and service equities. In fact such acts, if they

should occur, indeced will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

Robert A. Lakin
Director of Planning

cc: Board of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners
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\SUBJECT Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past policies and quality) is in a generally
unique position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are:

1) flight of higher income residents and businesses
to the fringe;

2) proliferation of special districts and units of
government;

3) the inequities and diseconomies involved in
central city financing of area services;

4) the coordination and timeliness of providing
services;

5) service disparities; :

6) inability to cope with areawide problems;

7) the decline of the tax base of the central cities:

These problems seem to have been handled differently

by different communities and in different parts of the country.
" The result has been a search for a more efficient mechanism

to deal with these problems including the restructuring of
local government. Failure to deal effectively with these
problems often has resulted in federal or state intervention.
Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local government,
there has been much written on the subject. However, most of
this writing has been done during the carly 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-—
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to deal with these problems have been
restructuring of local government in onc of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

"l. Economic Efficiency: Functions should be assigned
(2) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of
scale, (b) to jurisdietions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions

for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adeguate

fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function,

Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to
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jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible

for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d) to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)

to jurisdictions with adequate legal authority to per-
form a function and to rely on this authority in
administering the function."

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments. Much has been written on these subjects. In
each of these confiqura..ons the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. It is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and Haysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.




As an answer to growth problems, annexation has certain advantages.
Some of these are that it: y

1) More equitably spreads the cost of government
borne by the Central City. Small fringe areas
do not generate demands for major facilities,
i.e. Kelloggs, Rock Roads, Pawnee Prairie
and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe areas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business
and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

Assists in the coordination and prov.-ion of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn,

Provides room for future growth and allows the City

to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems.
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.
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5)

6)

7)

8)

9)

10)

This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency

.and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisjons and policies made by the City affect

those on the fringe, they should be in and a

part of it. Even though people live on the

fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the

ad valorem tax, revenucs will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If

the growth does not occur and duplicate facilities
are built by others, the total cost of development
will go up.
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People historically object to annexation unless they are
in dire straights for basic public services like water and sewer,
There are several reasons. They are:

1)

Taxes will increase. At the present people on

the fringe buy their services selectively and do
not take a full service package like Wichita.

Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the arcawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. An
example of taxes based on 1980 budgets: Bel Aire
paid 77,308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
asscrt that individual residents of the county do not
need or desire the governmental services rendered by
the city. A county resident may be willing to take
a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer-
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my business. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the eity.'

The unreasonableness of such a position reguires
no answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the value and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?" ;

2) A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). As a 100%
of 2166 vs. 1% of 272M, they are more at ease with
controlling their own destiny.

3) A feeling that fringe areas don't want the
burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

4) Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities to the city network and upgrading facilities.
This is true in some of the older developed areas,
but in the newer arcas, standards match that of the
City and should not be impactive in this regard.

5) Further, there is a question of whether there 2
is an overall increase bencfit due to cconomics of scale.
Studies have shown that as cities grow larger,.cost/

| capita increase. This has been directed largely

to human service systems like police, welfare,

| etc. This is caused by additional hierarchical

| structure and higher salaries paid to employees

‘} of larger organizations. However this is often

| offset by economies of scale for capital/commodity

i intensive services like water, sewer, streets

| and similar services.

In summary, annexation is one way to restructure local

| government to more fairly distribute costs and to provide

| for a single unit in making policy. It has weaknesses due

to the inability to get all of the area that is urbanized

in the Metro area (such as Crestview and Timber Lake--a

matter of timing and development of inbetween tracts).

Also sooner or later you run into the older cities (Hays--
ville, Goddard, Kechi, Andover) and this will ultimately block
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growth. However this is a 2-way strect as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
re-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c¢) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly within the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thereof adjoins the city except that no
land in excess of 20 acres shall be annexcd for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexcd under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
Ksal973 Sup.12-520 (the preceeding a-g conditions). This would
include the annexation of lands that might not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other requirements would still be a part of such
proceedings.




Annexation Procedurecs. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed: ;

1) the governing body instructs staff to prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to property
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
paper one to two weeks bLefore the hearing

6) a a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted

7) the annexation ordinance may be adopted

8) the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the annexation action within 30 days
after publication of annexation ordinance

llistory of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown Chrough annexation and continues to do so
yearly. 1In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. 1In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those arcas scrved by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex property at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979.




GROWTH OF WICHITA LAND AREA

1970 - 1979

Total Sguare Miles

Years Annexed Land Of city (12/31/79)
1871-1910 3.08 337,
1910-1920 15.52 18.89
1920-1940 3 1.67 20.56
1940-1950 5.93 26.49
1951-1955 19.02 45,55
1956-1960 7.37 i 52.92
1961-1965 28.58 81.5
1966-1970 i, 89.2
1971-1975 7.42 p 96.62
1976 ©53 97.15
1977 1.0 i 98.15
1978 1.42 99357
1979 1.83 101. 40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annezation. Kansas Municipalities
with population of over 2500 anncxed a total of 187.7 square
miles between 1970 and 1978. 1In 1978 annexations alone totaled
8.3 squarc miles. Of these, Wichita represented 17% of all
annexations in the State. In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 and 30th
in 1979.

Annexation in Relation to Comprechensive Plans. Basically
Wichita's growth pattern has followed thie comprchensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have heen set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. Farlier reports including the 1960 One-Wichita, the
1964 Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The essential area for that growth is along the Transportation
axis particularly to the west and to the east with significant
growth to the northecast. Moderate amounts of fill-in growth are
also shown towards the north and to the south. These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, so
are the arcas around HNaysville, Derby, Valley Centcr, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Area Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan, The adopted water plan establishes a need for well engineered,
reliable water system both for gquality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban area. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize thec extension of water services outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Interqovernmental Agreements. one
of the casiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better geographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agreements is to
achieve economies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
permanent transfers in that it allows the 1lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes }
‘to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piccemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and
negative side of this approach is that it is incremental.

Urban Counties - the development of urban tounties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this area. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SHSA's) to deal effectively
with most urban problem. Even in an area like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the abilily to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special “charter"
enlarging the power of the county.

The treatment of urban counties has been different in different

areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.

In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the wvarious papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role. It was narrowly defeated. There is currently in the
legislature a bill for Wyandotte County which would make it more
urban. { )

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
| - airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and th- professionalism of county government have been the issues
in the past. Sedgwick Counly has in the last several years
increased its professional capacity.

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the early 1900's i.e. Denver,

St. Louis and New York have largely outlived their usefulness. )
They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place

at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements

such as related to grant and aide fundings on water, sewer, air
pollution, etc. Tederal court decisions concerning the equitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified coordinated program of service development and a control
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over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in

consolidation is the tremendous amount of compromise needed to

find an acceptable level of agreements. Usually these

consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.

The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist

with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the

municipalities retaining some local controls over services while

the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier. Other forms have been created
including a most interesting Minnecapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over utility extensions and
planning. Other experiments exist such as special districts like
Puget Sound and Portland where arca wide services are provided by

a second tier government.

Summa ry

There are at least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relook at the structuring of local government,
As with any endeavor of this type, it would neced strong leader-
ship “.om the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and informatioh program
within the community to communicate the goals, objectives, findings

and proposcd solutions.
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Conclusion

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, ete., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service eguities. In fact such acts, if they
should occur, indeed will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

S

Robert A. Lakin
Director of Planning

cc: Board of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners
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WICHITA-SEDGWICK COUNTY : DATE
September 2, 1980

METROPOLITAN AREA PLANNING DEPARTMENT

o E. H. Denton, City Manager

FROM Robert A. Lakin, Director of Planning

SUBJECT Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past pollcles and quality) is in a generally
unique position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are:

1) flight of higher income residents and businesses
to the fringe;

2) proliferation of S__Declal districts and units of
government;

3) the inequities and diseconomies involved in
central city financing of area services;

4) the coordination and timeliness of providing
serviccs,

5) service disparities;

6) inability to cope with areawide problcms,

7) the decline of the tax base of the central cities;

These problems seem to have been handled differently

by different communities and in different parts of the country.
" The result has been a search for a more efficient mechanism

to deal with these problems including the restructuring of
local government. Failure to deal effectively with these
problems often has resulted in federal or state intervention.
Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local governmcnt,
there has been much written on the subject. However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




R B L R e Ul i o i

B s e, Ot ek ok | e PR A

the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens., ,It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to -deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

“1. Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of
scale, (b) to jurisdictions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

"2. Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions
for the sexvice costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate
fiscal capacity to finance their public service
responsibilities and that are willing to in, .ent
measures that insure interpersonal and inte: jurisdictional
equity in the performance of a function.

"3. Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to
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jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible

for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
rexrformance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
Jreassess program goals in light of performance standards,
(d). to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)

to jurisdictions with adeguate legal authority to per-
form a function and to rely on this authority in
administering the function." !

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. 1In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments, Much has been written on these subjects. 1In
each of these configurations the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, anncxation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
"and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. Tt is practiced by the big (liouston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and laysville).

annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from anncxing due to incorporations
which have. ringed them or by the existence of towns which pexform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.




1)

2)

3)

4)

As ap answer to growth problems, annexation has certain advantages.
Some of these are that it: 1

More equitably spreads the cost of government

borne by the Central City. Small fringe areas

do not generate demands for major facilities,

i,e. Kelloggs, Rock Roads, Pawnee Prairie

and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe arcas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business
and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not. )

Assists in the coordination and provision of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn.

Provides room for future growth and allows the City
to plan for sexrvices such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems.
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.

A




This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased cfficiency
.and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

5) Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

6) Reclaims community leadership. Annexation
brings into the corporate fold many who could
and should serve on advisory hoards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect
those on the fringe, they should be in and a
part of it. Even though people live on the
fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

7) Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the
ad valorem tax, revenucs will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

8) Provides a way to assume control of areas that have
deficiencies in services or control, and which
may be creating negative spillovers such as social
problems or crime.

9) Can offset some of the fleeing to the fringe.
If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

10) Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If
the growth does not occur and duplicate facilities
are built by others, the total cost of development
will go up.




People historically object to annexation unless they are
in dire straights for basic public services like water and sewer.
There are several ieasons. They are:

1) Taxes will increase. At the present people on
the fringe buy their services selectively and do
not take a full service package like Wichita.
Even when promised "better" sarvice such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. Aan
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
assert that individual residents of the county do not
nced or desire the governmental services rendexed by
the city. A county resident may be willing to take
a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer-
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my businces. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to




stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the city.'

The unreasonableness of such a position requires
no answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the value and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?" .

A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). As a 100%

of 2166 vs. 1% of 272M, they are more at ease with
controlling their own destiny.

A feeling that fringe areas don't want the

burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and

utilities to the city network and upgrading facilities.
This is true in some of the older developed arcas,

but in the newer areas, standards match that of the
City and should not be impactive in this regard.

Further, there is a question of whether there

is an overall increase benefit due to economics of scale.
Studies have shown that as cities grow larger, cost/
capita increase. This has been directed largely

to human service systems like police, welfare,

etc. This is caused by additional hierarchical
structure and higher salaries paid to employees

of larger organizations. IHowever this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets

and similar services.

In summary, annexation is one way to restructure local
government to more fairly distributec costs and to provide
for a single unit in making policy. It has weaknesses duc
to the inability to get all of the area that is urbanized
in the Metro area (such as Crestview and Timber Lake-~a
matter of timing and development of inbetween tracts).
Also sooner or later you run into the older cities (Hays-
ville, Goddard, Xechi, Andover) and this will ultimately block
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growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
re-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,

required a public hearing, required a plan for services and allowing

parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within ox mainly within the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thereof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in cxcess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KSA1973 Sup.12-520 (the preceeding a-g conditions). This would
include the annexation of lands that might not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other requirements would still be a part of such
proceedings.
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Annexation Procedures. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed: :

1) the governing body instructs staff to prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to property
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
paper one to two weeks before the hearing

6) a a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted

7) the annexation ordinance may be adopted

8) the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the -annexation action within 30 days
after publication of annexation ordinance

llistory of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. In 1871 Wichita's land area consisted of 0,29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and cspecially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land arca. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas scrved by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex property at an average rate of 1.36
square miles per year. Belween 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979.
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GROWTH OF WICHITA LAND AREA

1970 - 1979

Total Square Miles

Years Annexed Land Of city (12/31/79)
1871-1910 3.08 3.37
1910-1920 15452 18.89
1920-1940 : 1.67 20.56
1940-1950 5503 26.49
1951-1955 19.02 45,55
1956-1960 7237 ; 5202
1961-1965 28.58 81.5
1966-1970 1.7 89.2
1971-1975 7.42 : 96.62
1976 S5 97.15
1977 1.0 98.15
1978 1.42 09,57
1979 1.83 101. 40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Kansas Municipalities
with population of over 2500 anncxed a total of 187.7 square
miles between 1970 and 1978. In 1978 annexations alone totaled
8.3 squarc miles. Of these, Wichita represented 17% of all
annexations in the State. In rank order against the 50 states
Kansas ranked 19th in land area annex hetwecen 70 and 78 and 30th
in 1979,

Annexation in Relation to Comprehensive Plans. Basically
Wichita's growth pattern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have beecn set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. IEarlier reports including the 1960 One-Wichita, the
1964 Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The essential area for that growth is along the Transportation
axis particularly to the west and to the east with significant
growth to the northeast. Moderate amounts of fill-in growth are
also shown towards the north and to the south. These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, so
are the arcas around Haysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth arcas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Arca Planning Commission. The land use element
which does speak specifically to growth arcas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan. The adopted water plan establishes a need for well engineered,
reliabhle water system both for quality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban arca. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish arcas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize the extension of water scrvices outside the City
subject to annexation agreements. This policy was established
in exrly 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the casiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better gcographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agreements is to
achieve economies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
bermanent transfers in that it allows the lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and
negative side of this approach is that it is incremental.

Urban Counties - the development of urban counties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this area. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal cffectively
with most urban problem. Even in an area like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special "chartex"
enlarging the power of the county.

The treatment of urban counties has been different in different

areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.
In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role., It was narrowly defeated. There is currently in the
legislature a b;ll for Wyandotte County which would make it more
urban.

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increased its professional capacity.

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the carly 1900's i.e. Denver,

§t. Louis and New York have largely outlived their usefulness.

They are now enclaved and face the same prcn]cms as many othex old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation refercndums are apparently taking place
at a more rapid rate with some having been legislated by the state
(indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements
such as related to grant and aide fundings on water, sewer, a.r
pollution, etc. Federal court decisions concerning the equitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to recons sider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified coordinated program of service development and a control
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over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in

consolidation is the tremendous amount of compromise nceded to

find an acceptable level of agreements. Usually these

consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.
The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier. Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over utility extensions and
planning. Other experiments exist such as special districts like
Puget Sound and Portland where area wide services are provided by
a second tier government.

Sunmary

There are at least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appcar however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relook at the structuring of local government,
As with any endeavor of this type, it would neced strong leader-—
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program
within the community to communicate the goals, objectives, findings
and proposed solutions.




Conclusion
=2l USLON,

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation pPrograms to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, etc., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service equities. In fact such acts, if they
should occur, indeed will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

v

Robert A. Lakin
Director of Planning

cc: DBoard of City Commissioners
Board of County Commissioners
Metropolitan Arca Planning Commissioners
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Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past policies and quality) is in a generally
unigue position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are: -

1) flight of higher income residents and businesses
to the fringe;

2) proliferation of special districts and units of
government ;

3) the inequities and diseconomies involved in
central city financing of area services;

4) the coordination and timeliness of providing
services;

5) service disparities;

6) inability to cope with areawide problems;

7) the decline of the tax base of the central cities;

These problems seem to have been handled differently
by different communities and in different parts of the country.

' The result has been a search for a more efficient mechanism

to deal with these problems including the restructuring of
local government. Failure to deal effectively with these
problems often has resulted in federal or state intervention.
Examples of intervention have been in hazardous waste regula-
tions, water and air guality regulations, intervention in the
housing market and many, many more.

Restructuring of local government

Looking at the issue of restructuring local government,
there has been much written on the subject. However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by




the Advisory Commission on Intergovernmental Relations (ACIR) .
This is a federally sponsored organization and was created by
President Eisenhower in 1959, It contains as members, represen-
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
Problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government.

this paper. The ACIR did however, attempt to develop some criteria
by which. to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. 2 summary of

these criteria is as follows:

"l. Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of

(b) to jurisdictions willing to provide alternative

service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions

for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate

fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function.

Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to




jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

"4. Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible
for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c¢) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d) to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)
to jurisdictions with adeguate legal authority to per-
form a function and to rely on this authority in
administering the function."

In locking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. 1In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments. Much has been written on these subjects. In
each of these configurations the process of transferring functions
or consolidation tend to blend with the actions of another activity
such as development of an urban county and/or consolidation. . The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. It is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and Haysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.




As an answer to growth problems, annexation has certain advantages.
Some of these are that it: i

1)

2)

3)

4)

More equitably spreads the cost of government

borne by the Central City. Small fringe areas

do not generate demands for major facilities,

i.e. Kelloggs, Rock Roads, Pawnee Prairie

and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe areas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business
and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

Assists in the coordination and provision of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn.

Provides room foi future growth and allows the City
to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems.
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.
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5)

6)

7)

8)

9)

10)

This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency
and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect

those on the fringe, they should be in and a

part of it. Even though people live on the

fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the

ad valorem tax, revenues will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment, This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If

the growth does not occur and duplicate facilities
are built by others, the total cost of development
will go up.




People historically object to annexation unless they are
in dire straights for basic public services like water and sewer.
There are several reasons. They are:

1) Taxes will increase. At the present people on
the fringe buy their services selectively and do
not take a full service package like Wichita.
Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. An
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
assert that individual residents of the county do not
need or desire the governmental services rendered by
the city. A county resident may be willing to take
a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer-
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my business. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the city.!

The unreasonableness of such a position requires
no answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the value and use of land from rural
to urban. Why must the city wait until the hot dog
stand is built?"

2) A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). As a 100%
of 2166 vs. 1% of 272M, they are more at ease with
controlling their own destiny.

3) A feeling that fringe areas don't want the
burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

4) Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities to the city network and upgrading facilities.
This is true in some of the older developed areas,
but in the newer areas, standards match that of the
City and should not be impactive in this regard.

5) Further, there is a question of whether there
is an overall increase benefit due to economies of scale.
Studies have shown that as cities grow larger, cost/
capita increase. This has been directed largely
to human service systems like police, welfare,
etc. This is caused by additional hierarchical
structure and higher salaries paid to employees
of larger organizations. However this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets
and similar services.

In summary, annexation is one way to restructure local
government to more fairly distribute costs and to provide
for a single unit in making policy. It has weaknesses due
to the inability to get all of the area that is urbanized
in the Metro area (such as Crestview and Timber Lake--a
matter of timing and development of inbetween tracts).
Also sooner or later you run into the older cities (Hays-—
ville, Goddard, Kechi, Andover) and this will ultimately block
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growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
Ie-examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etec.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when
(a) the land is platted and some parted such land adjoins the
city (b) the land is owned by or held in trust by for the city
or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly wiihin the city and has
a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thereof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
Y whereas the governing body of any city

can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KSA1973 Sup.12-520 (the preceeding a-g conditions). This would
include the annexation of lands that might not otherwise fall
under the criteria of the acreage rules. A pPlan for services
and the other requirements would still be a part of such
proceedings.




Annexation Procedures. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed:

1) the governing body instructs staff to prepare legal
description map and plan for services
2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date
4) a resolution and notice with map are mailed to property

owners within 10 days of the adoption of the resolution
5) a resolution and map are published in the official news-
paper one to two weeks before the hearing
6) a2 a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted

7) the annexation ordinance may be adopted
8) the ordinance is published and takes effect
9) property owners may file action in District Court

challenging the annexation action within 30 days
after publication of annexation ordinance

History of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. 1In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas served by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex broperty at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979,
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GROWTH OF WICHITA LAND AREA
1970 - 1979

Total Square Miles
Years Annexed Land Of City (12/31/79)

ig71-1910 3,08 3.37
1910-1920 15.52 18.89
1920-1949 1.67 20.56
1940-1950 5.93 26.49
1951-1955 19.02 45.55
1956-1960 7.37 52.92

1961-1965 28.58 Bl.5

1966-1970 7.7 89.2
1971-1975 7.42 96.62
1976 .53 97.15
1977 1.0 98.15
1978 1.42 99.57
1.83 101. 40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Kansas Municipalities
with population of over 2500 annexed a total of 187.7 square
miles between 1970 and 1978. 1In 1978 annexations alone totaled
8.3 square miles. of these, Wichita represented 17% of all
annexations in the State. 1In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 ang 30th
in 1979.

Annexation in Relation to Comprehensive Plans. Basically
Wichita's growth pattern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have been set forth in several reports.
Probably the most significant report was the
adopted in 1970.‘

Plan
Wichita. The essential ar

axis particularly to the

growth to the northeast.

also shown towards the north and to the south, These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts, Just as Wichita is pProjected to grow, so
are the areas around Haysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek

Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Area Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
Plan. The adopted water plan establishes a need for well engineered,
reliable water system both for quality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban area. Although not
Precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize the extension of water services outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
pPlans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the easiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better geographic base or financing
base. Also the contracting of services is a popular way of handling

ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agreements is to
achieve economies of scale in the provisions of services. The

factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
bermanent transfers in that it allows the lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most eguitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of large numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmental
system making it even less responsive to the needs and wishes
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and
negative side of this approach is that it is incremental.

Urban Counties - the development of urban counties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this area. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal effectively
with most urban problem. Even in an area like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special "charter"
enlarging the power of the county.

The treatment of urban counties has been different in different

areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.

In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
Or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
role. It was narrowly defeated. There is currently in the
legislature a bill for Wyandotte County which would make it more
urban.

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increased its professional capacity. J

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems. Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the early 1900's i.e. Denver,

St. Louis and New York have largely outlived their usefulness.

They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place
at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements
such as related to grant and aide fundings on water, sewer, air
pollution, etc. Federal court decisions concerning the eguitable
distribution of services over the metropolitan arecas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified coordinated program of service development and a control

~14-




over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources. The more significant problems that exist in
consolidation is the tremendous amount of compromise needed to

find an acceptable level of agreements. Usually these
consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.

The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier. Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over utility extensions and
pPlanning. Other experiments exist such as special districts like

Puget Sound and Portland where area wide services are provided by
a second tier government.

Summary

There are at least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relook at the structuring of local government.
As with any endeavor of this type, it would need strong leader-
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program
within the community to communicate the goals, objectives, findings
and proposed solutions.




Conclusion

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
toward an urban county or consolidation, etc., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service equities. 1In fact such acts, if they
should occur, indeed will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

Robert A. Lakin
Director of Planning

cc: Board of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners
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FROM E. H. Denton, City Manager
sUBJECT Per Capita Expenditures of Cities

Attached is a graph showing per capita expenditures of cities of varying
population groups. It is interesting to note that cities the population size of
Wichita have per capita expenditures less than half that of the largest cities.
Correspondingly, the smallest cities have a per capita expenditure half that of
cities the size of Wichita.

We believe that much of the differences in per capita spending among large and

small cities can be attributed to the "social overburden" of the large cities

left with declining revenues to meet the problems of the poor and uneducated

while the more affluent relocate to adjacent suburbs where they can still enjoy

the benefits offered by the central city without contributing to the cost to

support that city. It is this kind of situation that we hope to avoid by supporting
orderly growth for Wichita through annexatjen,

E. H. Denton
City Manager

EHD/tpd

Attachment

cc: bert A, Lakin, Director of Planning
David Furnas, Public Affairs Director
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E. H. Denton, City Manager

Robert A. Lakin, Director of Planning

Managing Growth

The growth of any urbanizing area presents a number
of problems. These are not new nor unique to the Wichita-
Sedgwick County area. However this area by fortune of its
past development (past policies and quality) is in a generally
unique position to examine its future and make rational decisions
about where and how its future is to be determined.

Problems most often identified with urban growth are: -

1) flight of higher income residents and businesses
to the fringe;

2) proliferation of special districts and units of
government; :

3) the inequities and diseconomies involved in
central city financing of area services;

4) the coordination and timeliness of providing

services;
5) service disparities;
6) inability to cope with areawide problems;

7) the decline of the tax base of the central cities;

These problems seem to have been handled differently
by different communities and in different parts of the country.
The result has been a search for a more efficient mechanism
to deal with these problems including the restructuring of
local government. Failure to deal effectively with these
problems often has resulted in federal or state intervention.
Examples of intervention have been in hazardous waste regula-
tions, water and air quality regulations, intervention in the
housing market and many, many more.

Restructuring of loral government

Looking at the issue of restructuring local government,
there has been much written on the subject. However, most of
this writing has been done during the early 70's and not much
has been done in recent years. The more significant body of
writing on restructuring local government has been produced by
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the Advisory Commission on Intergovernmental Relations (ACIR).
This is a federally sponsored organization and was created by
President Eisenhower in 1959. It contains as members, represen-
tatives of House, the Senate, officers of the executive branches
of the Federal Government, Governors, Mayors, elected county
officials and state legislative leaders as well as private
citizens. It is a small but highly respected group of people
who have examined in depth issues of governmental reorganization.
A series of volumes have been published on this subject and are
available for more extensive reading.

Although everyone probably has their own list of urban
problems, the ones listed earlier are reasonably representative
of problems identified in studies done in this area. The more
common methods of trying to deal with these problems have been
restructuring of local government in one of several ways.
Included in these ways is (1) annexation, (2) the development
of urban counties; (3) the use of contractural arrangements
and/or the transfer of functions; (4) consolidation; and
(5) the use of federated forms of government. Each of these have
certain pluses and minuses and whole volumnes have been written
on the subjects which make it impossible to completely summarize in
this paper. The ACIR did however, attempt to develop some criteria
by which. to evaluate the various alternatives that might be considered
in reorganizing or restructuring local government. A summary of
these criteria is as follows:

"l. Economic Efficiency: Functions should be assigned
(a) to jurisdictions large enough to realize economies
of scale and small enough not to incur diseconomies of
scale, (b) to jurisdictions willing to provide alternative
service offerings to their citizens and to provide these
public services within a price range and level of
effectiveness acceptable to local citizenry, and (c)
to jurisdictions that adopt pricing policies for ap-
propriate functions whenever possible.

"2. Equity: Functions should be assigned (a) to jurisdictions
large enough to encompass the cost and benefits of a
function or willing to compensate other jurisdictions
for the service costs imposed or benefits received by
them, and (b) to jurisdictions that have adequate
fiscal capacity to finance their public service
responsibilities and that are willing to implement
measures that insure interpersonal and interjurisdictional
equity in the performance of a function.

"3. Political Accountability: Functions should be assigned
(a) to jurisdictions controllable by, accessible to, and
accountable to their residents in the performance of
their public service responsibilities, and (b) to
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jurisdictions that maximize the conditions and
opportunities for active and productive citizen
participation in the performance of a function.

"4. Administrative Effectiveness: Functions should be
assigned (a) to jurisdictions that are responsible
for a wide variety of functions and so can balance
competing functional interests, (b) to jurisdictions
that encompass a geographic area adequate for effective
performance of a function, (c) to jurisdictions that
explicitly determine the goals and means of discharging
public service responsibilities and that periodically
reassess program goals in light of performance standards,
(d) to jurisdictions willing to pursue intergovernmental
means of promoting interlocal functional cooperation
and reducing interlocal functional conflict, and (e)
to jurisdictions with adequate legal authority to per-
form a function and to rely on this authority in
administering the function."

In looking at the criteria for dealing with problems in
metropolitan areas, less traditional ways are also being looked
at with greater frequency. In addition to annexation, ways often
looked at are city-county consolidations, transfer of functions
and intergovernmental agreements, the urban county and the federation
of local governments. Much has been written on these subjects. 1In
each of these configurations the process of transferring functions
or consolidation tend to blend with the actions. of another activity
such as development of an urban county and/or consolidation. The
implementation of these types of proposals in various local units
of government tend to vary significantly in each specific location.
It is significant that many of the areas which have considered these
other alternatives are also areas which  have been foreclosed from
annexation either by state law or by physical constraints.

Annexation - Although not often thought of as a restructuring
of local government, annexation is precisely just that. Each
annexation effects the corporate "charter" by expanding its
geographic boundaries, adds new members to the corporation
and expands both its responsibilities and its financial base.

The act of annexation also, is a step to protect its future
ability to grow. It is practiced by the big (Houston), the medium
(Oklahoma City, Tulsa, Wichita) and the smaller cities (Derby

and Haysville).

Annexation as a process is practiced most by cities in
mid-central, the south and the west. For decades, older cities
in the East have been precluded from annexing due to incorporations
which have. ringed them or by the existence of towns which perform
many of the urban functions and freeze city boundaries. Many
cities have been closed off from growth due to their inability
to annex.
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As an answer to growth problems, annexation has certain advantages.
Some of these are that it:

1)

2)

3)

4)

More equitably spreads the cost of government

borne by the Central City. Small fringe areas

do not generate demands for major facilities,

i.e. Kelloggs, Rock Roads, Pawnee Prairie

and Chisolm Creek Semi Regional parks, Century II,
nor for general overhead items such as a City
Manager, Economic Development, Planning, police labs,
computers, etc.), but collectively with other such
areas and the center city, they bring about the need
for the central city to undertake them. Failure by
the central city of provide these areas with tangible
services and the intangible services would visually
show up in the quality of life not only for center city
but for the fringe areas as well. What would life at
the fringe be if Wichita did not maintain the level
of police and recreation services for the existing
city? Area wide services such as the Library, Art
Museum & Parks & industrial development provide
general benefits to the entire area. By annexing,
especially the upper-middle residential, business
and industry, those costs are more fairly supported.
Essentially growing cities are more healthy than
those who are not.

Assists in the coordination and provision of services.
Without the geographic area under a single jurisdiction,
actions such as provision of sewer and streets

become more difficult. Problems in having multiple
jurisdictions, exist in the timing of services, in
legally initiating projects, in recovering costs from
those who will benefit in the future but are not in
the City do not participate in the financing of
facilities and services. As a single example road
construction where one-half is in one city and one-
half is in another jurisdiction, presents real and
practical problems. It took years with Eastborough,
Wichita and the County to pave Woodlawn.

Provides room for future growth and allows the City
to plan for services such as arterials, sewer, water,
fire station, etc. If the city cannot grow out, the
alternatives are non-growth or upward growth. Wichita
has little area to infill. Greater densities on "up"
are o.k. but may mean congestion and other problems.
No growth means no way to renew an aging physical
plant. Similarly social/economic problems generally
increase with a city's age.

Allows services to be provided at a lower cost.

o




5)

6)

7)

8)

9)

10)
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This however is debatable. As the city gets bigger,
its overhead goes up and more specialized services
are offered. On the other hand, capital intensive
items like water treatment plants, water sources, and
sewage treatment plants provide increased efficiency
and costs are usually lowered. The issue of costs

is more properly an issue of what services are paid
for. This is the basic fringe area problem in that
they do not normally want to "buy" the level or range
of services existing in the Central City.

Raises the City's image in terms of marketing.
Cities are generally ranked on size. It is
important in marketing and economic development.

Reclaims community leadership. Annexation

brings into the corporate fold many who could

and should serve on advisory boards and even those
who would run for office in the city. As de-
cisions and policies made by the City affect

those on the fringe, they should be in and a

part of it. Even though people live on the

fringe when they vacation or travel on business,
they are from Wichita not Bel Aire or the Trees.

Preserves the tax base. This is closely related
to No. 1. Even with a reduced reliance on the

ad valorem tax, revenues will be generated either
on income, sales tax, or the redistribution of
state and federal taxes (such as gas tax and
revenue sharing), all of which will be identified
on the geographic site it generated from. It is
therefore important to keep the tax base growing.

Provides a way to assume control of areas that have
deficiencies in services or control, and which

may be creating negative spillovers such as social
problems or crime.

Can offset some of the fleeing to the fringe.

If the idea of leaving the central city is negated,
then the choice to relocate becomes one of "moving
costs" rather than the cost of housing.

Provides for a better utilization of existing services
and capital investment. This is especially true in
Wichita where water treatment, distribution systems
and sewer systems have been sized for growth. If

the growth does not occur and duplicate facilities

are built by others, the total cost of development
will go up.
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3 a _People historically object to annexation unless they are
3 in dire straights for basic public services like water and sewer.
There are several reasons. They are:

1) Taxes will increase. At the present people on
the fringe buy their services selectively and do
not take a full service package like Wichita.
Even when promised "better" service such as police,
they don't believe it or say they don't need or
want it. As long as the areawide services are
there, there is no overcoming these arguments about
the selective buying of services and remaining a
non-resident of the City. Few would live where they
do if Wichita did not exist as a central city. An
example of taxes based on 1980 budgets: Bel Aire
paid 77.308 mills vs. Wichita 104.360. A 27.052
mill difference or 35% increase. On a $50M home
assessed at 10% value the tax bill will increase
135.26 a year from $386.54 to $521.80.

As a Virginia appellate court so pointedly put the
matter:

"It is no answer to an annexation proceeding to
assert that individual residents of the county do not
need or desire the governmental services rendered by
"the city. A county resident may be willing to take
a chance on police, fire and health protection and even
tolerate inadequacy of sewer, water and garbage col-
lection service. As long as he lives in an isolated
situation his desire for lesser services and cheaper gov-
ernment may be acquiesced in with complacency, but
when the movement of population has made him a part
of a compact urban community, his individual prefer-
ences can no longer be permitted to prevail. It is not
so much that he needs the city government as it is that
the area in which he lives needs it."

The Kansas League of Municipalities annexation
manual uses the following analogy:

"When the owner of the hot dog stand adjoining
the city resists city annexation and asserts he does
not need the city, what is he really saying? He is
saying, 'I already have the benefits of the city's
population density with its hundreds of hot dog
lovers. I have the benefits of city streets providing
access to the doorstep of my business. I have the
benefits of all the city rules and regulations which
in spite of their restrictive nature make the city a
more agreeable place for all my hot dog lovers to
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stay together. I just don't want any of the burdens
that go with such benefits that hot dog stand owners
have within the ity

The unreasonableness of such a position requires

No answer. Nor can it be asserted that because the
adjoining land does not presently contain a hot dog
stand the city has no justification in annexing it.
The very fact the city exists in close proximity
often changes the value and use of land from rural

to urban. Why must the city wait until the hot dog
stand is built?" -

2) A loss of identity and sense of control they feel
they have as an improvement district or small city
(629 Dwelling Units - 2166 people). As a 100%
of 2166 vs. 1% of 272M, they are more at ease with
controlling their own destiny.

3) A feeling that fringe areas don't want the
burden of Wichita's social problems, minorities,
poor and crime. If they are in the City they will
inherit some of it in their area.

4) Fringe areas, immediately following their incorporation,
frequently require higher capital outlays than do older
part of the city. This involves connecting streets and
utilities to the city network and upgrading facilities.
This is true in some of the older developed areas,
but in the newer areas, standards match that of the
City and should not be impactive in this regard.

5) Further, there is a question of whether there
is an overall increase benefit due to economies of scale.
Studies have shown that as cities grow larger, cost/
capita increase. This has been directed largely
to human service systems like police, welfare,
etc. This is caused by additional hierarchical
structure and higher salaries paid to employees
of larger organizations. However this is often
offset by economies of scale for capital/commodity
intensive services like water, sewer, streets
and similar services.

In summary, annexation is one way to restructure local
government to more fairly distribute costs and to provide
for a single unit in making policy. It has weaknesses due
to the inability to get all of the area that is urbanized
in the Metro area (such as Crestview and Timber Lake-—a
matter of timing and development of inbetween tracts) .
Also sooner or later you run into the older cities (Hays-
ville, Goddard, Kechi, Andover) and this will ultimately block
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growth. However this is a 2-way street as they too have a need
and right to grow and in some directions, Wichita blocks them.
Due to amount of growth required to bring this to pass, it maybe
decades away in most instances. It is here that a more extensive
rg-—examination of the role of local government could be fruitful
(i.e. consolidation, urban country, etc.).

Legal Aspects of Annexation. Kansas has had until 1974
rather liberal annexation laws. Up to that time a city had only
to follow the rules of what tracts could be annexed and pass an
ordinance. Annexation wars in the Kansas City area produced
the need to provide more structure as to when and how annexation
could take place. The Kansas legislature has tightened the laws
by reducing the size of tracts involved, excluded tracts over 55
acres used only for agriculture unless agreed to by the owner,
required a public hearing, required a plan for services and allowing
parties of interest to sue if they felt the law has not been
followed. Land touching the city can be annexed when petitioned
for by the owner without the plan for services and public hearing.
Most of Wichita's annexations have followed this procedure during
the last 5 or 6 years.

The State law now provides that annexation can occur when

1 (a) the land is platted and some parted such land adjoins the

i city (b) the land is owned by or held in trust by for the city

or any agency thereof (c) the land adjoins the city and is owned
by or held in trust for any governmental unit other than another
city (d) the land lies within or mainly within the city and has

a common perimeter of the city boundary lines of more than 50%
(e) the land if annexed will make the boundary line straight or
harmonious in some part thereof adjoins the city except that no
land in excess of 20 acres shall be annexed for this purpose (f)
the land is so situated that 2/3 of any boundary adjoins the city
except that no tract in excess of 20 acres shall be annexed under
this condition (g) the land adjoins the city and a written petition
for or consent to annexation is filed with the city by the owners.
The city is precluded from annexing land and 55 acres or larger
which is used only for agricultural purposes without the consent
of the owner and is also prohibited from annexing down a highway
in order to annex other lands. There is also a provision that
land not adjoining the city can be annexed when it is petitioned
by the land owner and after the Board of County Commissioners
have held a public hearing and concur in such action.

In addition there is a provision that has not yet been used
at least in this county whereas the governing body of any city
can petition to the county for the authority to annex lands not
otherwise authorized to be annexed under the provisions of
KSA1973 Sup.l12-520 (the preceeding a-g conditions). This would
include the annexation of lands that might not otherwise fall
under the criteria of the acreage rules. A plan for services
and the other reqguirements would still be a part of such
proceedings.
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Annexation Procedures. The State law does require a number
of procedural steps be followed in any annexation except those
where the landowner petitions the city and is adjacent thereto.
The following steps must be followed:

1) the governing body instructs staff to prepare legal
description map and plan for services

2) a service plan is approved by governing body

3) at the same meeting as "2", the governing body would
adopt a resolution specifying a hearing date

4) a resolution and notice with map are mailed to property
owners within 10 days of the adoption of the resolution

5) a resolution and map are published in the official news-
paper one to two weeks before the hearing

6) a a public hearing is held not less than 60 nor more than
70 days after the resolution is adopted
7) the annexation ordinance may be adopted

8)  the ordinance is published and takes effect

9) property owners may file action in District Court
challenging the annexation action within 30 days
after publication of annexation ordinance

History of annexation in Wichita. Since its incorporation
in 1871 Wichita has grown through annexation and continues to do so
yearly. In 1871 Wichita's land area consisted of 0.29 square miles.
During its early period the city remained fairly small despite
property speculation activities that took place during the 1880's
many miles around it and especially to the north. By 1910 Wichita
had grown to 3.37 square miles. By 1960 Wichita had expanded its
city limits to include 52.92 square miles. It was at this point
that Wichita reexamined in its growth program and embarked on its
"One Wichita" program which provided extensive annexation in the
early 1960's. In this time period, Wichita annexed another 28.58
square miles and since that time has grown to over 100 square miles
of land area. Rather interestingly most of Wichita's annexation
since World War II has occurred in those areas served by the
expansion of major water and sewer lines. Since 1971, the city
has continued to annex property at an average rate of 1.36
square miles per year. Between 1971 and 1975, 7.42 square
miles were annexed and between 1976 and 1979, 4.78 square miles
had been annexed. The table following and the map show the
annexations which have taken place between the years 1870 and 1979.

-9-
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GROWTH OF WICHITA LAND AREA

1970 - 1979

Total Square Miles

Years Annexed Land Of city (12/31/79)
1871-1910 3.08 3.37
1910-1920 15.52 18.89
1920-1940 . 1.67 20.56
1940-1950 5.93 26.49
1951-1955 19.02 45.55
1956-1960 13T 52.92
1961-1965 28.58 81.5
1966-1970 7.7 89.2
1971-1975 7.42 96.62
1976 53 97.15
1977 1.0 98.15
1978 1.42 99.57
1979 1.83 101. 40

Source: MAPD, Current Plans Division, 1979

Wichita is not alone in annexation. Kansas Municipalities
with population of over 2500 annexed a total of 187.7 square
miles between 1970 and 1978. 1In 1978 annexations alone totaled
8.3 square miles. Of these, Wichita represented.l17% of all
annexations in the State. 1In rank order against the 50 states
Kansas ranked 19th in land area annex between 70 and 78 and 30th
in 1979.

Annexation in Relation to Comprehensive Plans. Basically
Wichita's growth pattern has followed the comprehensive plan as
expressed in several adopted plan elements. The general growth
patterns for the Wichita area have been set forth in several reports.
Probably the most significant report was the year 2000 sewer plan
adopted in 1970. Earlier reports including the 1960 One-Wichita, the
1964 Transportation Plan, and the more recent Park and Open Space
Plan and Water Plan show a general growth area for the City of
Wichita. The essential area for that growth is along the Transportation
axis particularly to tho west and to the east with significant
growth to the northeast. Moderate amounts of £ill-in growth are
also shown towards the north and to the south. These reports as
well as showing growth for the City of Wichita, also suggest
growth patterns for the smaller cities within the city and the
improvement districts. Just as Wichita is projected to grow, so
are the areas around Haysville, Derby, Valley Center, Park City,
Goddard and others.

Three cooperative efforts have been undertaken recently to
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determine the most efficient way for sewer services to be provided
for growth areas. The first of these is the Four Mile Creek
Area to the east in which Sedgwick County has established a sewer
district and the City of Wichita is providing water services. The
second of these is a study to determine the most cost effective
method of providing sewage treatment in the area between Wichita
and the Improvement District of Park City. The third area currently
underway is the Cowskin Intercept Study for the west side and the
updating of the year 2000 sewer plan. The Cowskin area, much of
which lies within the City of Wichita, also has extensive areas
outside the City of Wichita calling for a cooperative study for
determination of how best to serve this area.

As indicated above, a number of plan elements have been adopted
by the Metropolitan Area Planning Commission. The land use element
which does speak specifically to growth areas, was adopted by the
MAPC in 1978. The water plan also adopted by the Planning Commission
shows growth derived from the patterns established in the land use
plan. The adopted water plan establishes a need for well engineered,
reliable water system both for quality urban living and for fire
protection purposes. These plans propose compact growth adjacent
to and contiguous to the existing Wichita urban area. Although not
precise to each individual parcel, these plans are clear and concise
enough to establish areas for urban services. This plan specifically
was used by the City of Wichita in establishing the areas in which
it would authorize the extension of water services outside the City
subject to annexation agreements. This policy was established
in early 1980. The land use plan supports an orderly growth pattern
including infill of the existing city as well as expanded growth
in selected areas at the edge. It is significant that this is a
selective growth plan and is not one which would promote annexation
in a "willie-nillie" fashion throughout the area and giving rise to
what is known as urban sprawl. The possibility that projected
directions of growth can be blocked makes the effectuation of such
plans difficult and may potentially create problems related to
acceptance by federal agencies who assist in financing these
developments unless the local units of government have the
capacity for carrying out the plans as adopted.

Transfer of Functions - Intergovernmental Agreements. one
of the easiest alternatives to accomplish in restructuring local
government is the transfer of a function to another unit of
government which may have a better geographic base or financing
base. Also the contracting of services is a popular way of handling
service needs particularly in the California area and more specif-
ically in the widely metropolitanized area of Los Angeles and San
Francisco. There appears to be a tendency for larger units of
government to enter into service agreements. The factor most often
effecting the desirability of entering in such agreements is to
achieve economies of scale in the provisions of services. The
factor most inhibiting is probably the fear that the independence of
action of the contracting agencies will be limited by such contracting.
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The contracting device serves as an alternate to formal and more
pPermanent transfers in that it allows the lst unit of government to
take back the function should it for any reason be dissatisfied.

This process does not however deal effectively with placing the
function with the most efficient and most equitable tax base unit.

It has been common in many central cities to be somewhat reticent

to extend water supply and sewer lines to suburban communities

for fear that the exodus of citizens in business firms to the

suburbs will be accelerated if they acquire the central city services.

Some observers to the reform of local government view that the
use of iarge numbers of agreements is a desultory approach to the
solution of service problems and it complicates the local governmenta
system making it even less responsive to the needs and wishes :
to the citizens. However, there is also a suggestion that unless
local units of government gain experience and enter local service
agreements, they may never arrive at the level of comfort which
will permit a more fundamental type of collaborative endeavor.

On the positive side, this has been a fairly popular arrangement,
because it is pragmatic, it is piecemeal, it is permissive and

not mandated and has had a minimal disruptive impact on the

structure of local governments. On the other hand, it seems

that most of the intergovernmental contracting or cooperation has
occurred for those activities which provide the solution of relatively
minor and fairly noncontroversial problems. The positive and
negative side of this approach is that it is incremental.

Urban Counties - the development of urban counties is gain-
ing greater attention throughout the United States. A recent
article in the Wall Street Journal describes some of the current
development in this area. Counties indeed have much to offer
primarily because most often a county has the requisite geographic
scope (particularly in single county SMSA's) to deal effectively
with most urban problem. Even in an area like Wichita-Sedgwick
County where the SMSA includes Butler County, Sedgwick County
essentially contains the bulk of the urbanizing area minus Andover
and Rose Hill. Similarily it should be noted that in every
successful major metropolitan reorganization (excepting
Minneapolis-St. Paul) there has been involved a single restructured
county. Also the ability to provide a wide based tax support
favor urban counties. The county has traditionally been the
administrative agent for the state and only in more recent years
has it begun to assume the responsibility for functions that cities
have often performed. An urban county differs from old form
counties primarily in its role of providing more urban services
as a basic responsibility. This role is most often created by
legislative edict or by voter approval of a special "charter"
enlarging the power of the county.

The treatment of urban counties has been different in different
areas where the county would assume governmental functions for area
wide activities, while local functions which are single jurisdiction
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in scope could be continued to be handled by the municipalities.

In some areas there is still the question of whether or not the
county should perform the services only in the unincorporated areas
Or on a county wide basis. In Kansas, Johnson County functions

as an Urban County, although probably not to the degree that is
thought of in the various papers on this subject. There was an
attempt in 1976 to adopt a new county charter expanding the County
r01t_a. It was narrowly defeated. There is currently in the
leglslature a bill for Wyandotte County which would make it more
urban.

There is a wide range of possibilities among the examples
as to what functions go county wide and what stays within the
municipality. The typical area wide activities are mass transit,
airport, education, solid waste disposal, sewage and sewage
disposal, air pollution, water pollution control, water supply
and highways. Other examples included fire, libraries, areawide
Planning, areawide parks and recreation systems, special police
services and redevelopment functions. Although much of the
literature includes Dade county as a sole example of an urban
county with a two tier service level, most people consider
Miami-Dade County as a city-county consolidation. Some of the
same problems of reorganizing at an urban county level also
exists for the consolidations. Issues of fair representation
between urban and rural populations, minorities and non-minorities
and the professionalism of county government have been the issues
in the past. Sedgwick County has in the last several years
increased its professional capacity.

Consolidation. City-county consolidation has also been an
increasing popular way to resolve metropolitan problems, Again,
there have been all levels of such mergers including complete mergers
under a new government which would be the most far reaching approach.
Also a fairly common process exists where the city and the county
join but many of the smaller jurisdictions remain as freestanding
municipalities. Consolidation really falls into two classes.

Those mandated by the states in the early 1900's i.e. Denver,

St. Louis and New York have largely outlived their usefulness.

They are now enclaved and face the same problems as many other old
cities. The newer consolidations began in the 1960's and are still
happening. Consolidation referendums are apparently taking place
at a more rapid rate with some having been legislated by the state
(Indianapolis). About 20% of the referendums held since 1969

have passed (10 of 51). Contributing factors identified have

been the increase in federal regional coordination requirements
such as related to grant and aide fundings on water, sewer, air
pollution, etc. Federal court decisions concerning the equitable
distribution of services over the metropolitan areas including
housing and fiscal restraints which force localities to reconsider
what were in the past at least politically unacceptable alternatives.

The main advantages in consolidations lie in providing a
unified coordinated program of service development and a control
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over an area that was previously served by a city and a county.

Its goal is to simplify governmental structure thereby consolidating
responsibility, eliminating duplication and better utilizing
resources., The more significant problems that exist in
consolidation is the tremendous amount of compromise needed to

find an acceptable level of agreements. Usually these
consolidations have occurred only where there is a fairly good
rapport between the involved local units of government. Contributing
significantly to the failure of consolidation effort is the inability
to show that cost will be reduced, the dilution of minority voting
patterns with the new unit of government and the fear of loss or
control as the government goes up one tier and is larger in size.
The suburban and rural interests have also shown the same fear and
anxieties that minorities have towards loss or dilution of their
power.

Federation. Very few examples of true federation exist
with the most successful one being Toronto. Toronto reorganized
itself into a two tiered layer of government with the
municipalities retaining some local controls over services while
the area wide controls go to the metropolitan level of government.
The Metropolitan, or second tier of government is basically composed
of representatives of the first tier. Other forms have been created
including a most interesting Minneapolis-St. Paul Metropolitan
Council. Created by the State of appointive members, it exercises
strong planning controls and control over uti'! .ty extensions and
planning. Other experiments exist such as special districts like
Puget Sound and Portland where area wide services are provided by
a second tier government. ;

Summary

There are at least five major avenues to providing for
services and resolving problems in metropolitan areas. They
include annexation, development of urban counties, the use of
contracting and/or transfer of functions, consolidation and
federation. Annexation and transfer of powers and inter-
governmental contracting do provide incremental and short range
benefits. It would appear however that over the long haul a more
basic need exists in terms of meeting the four criteria established
by ACIR. It would be beneficial and indeed possible, if local
governments are willing to examine the issue and are willing to
set specific goals and establish their own criteria to undertake
a more fundamental relcok at the structuring of local government.
As with any endeavor of this type, it would need strong leader-
ship from the several segments of the community, a thoughtful and
considered examination of the alternatives available for such
restructuring, and a strong informational and information program
within the community to communicate the goals, objectives, findings
and proposed solutions.




Conclusion

It is my judgment that without a significant commitment for
restructuring such as the development of consolidation and/or an
urban county that it is within the best interest of the City of
Wichita to continue with its annexation programs to protect its
ability to grow. If at such time there are firm commitments made
;oward an urban county or consolidation, etc., then the annexation
issue largely becomes moot.

In the event there are additional incorporations which pre-
clude growth by the City of Wichita there will then be created,
in my judgment, even greater pressures toward resolving the issue
of financing and service equities. 1In fact such acts, if they
should occur, indeed will force the day to when serious considera-
tion will have to be given to basic restructuring of local government.

Mé,/
Robert A. Lakin
Director of Planning

cc: Board of City Commissioners
Board of County Commissioners
Metropolitan Area Planning Commissioners




Pace 157

@ i e 10-6-60

WICHITA-SEDGWICK COUNTY ; y
METROPOLITAN AREA PLANN NG _COMMISS |ON
—_— A s LUMMISS TON
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MINUTES

OCTOBER 6, 1960 — EVENING MEETING

THE REGULARLY SCHEDULED EVENING MEET ING OF THE METROPOL ITAN
AREA PLANNING COMMISSION WAS HELD oN THURSDAY, 0CTOBER 6, 1960,
AT 7 _P.M. IN RooM 401 CiTy BuiLDING ANNEX, 104 SouTH MAaIN,
WICHITA, KANSAS, THE FOLLOWING WERE PRESENT: CHARLES HARRIS,
CHAIRMANS ERLE JENNINGS; JOSEPH W. MeEEHAN; EDwin B. LAw; FRANK
KESSLER; BiLL MESKER; AND EMMETT BLoOD. ALso PRESENT: L. L.

LITTLE, DIRECTOR OF PLANNING, JERROLD A. Moore, BERNIECE RATHKE
AND OTHER MEMBERS OF THE PLANNING STAFF.

HARRIS ANNOUNCED THAT THIS IS THE FIRST EVENING PUBLIC
MEETING OF THE PLANNING COMMISS 10N HELD TO CONSIDER POLICY
AMD PLANNING MATTERS ONLY. HE POINTED OUT THAT EVENING
MEETINGS OPEN TO THE PUBLIC WOULD BE SCHEDULED AT 7 P.M. oON
THE FIRST THURSDAY OF EACH MONTH HEREAFTER. HE ASKED THE

DIRECTOR OF PLANNING TO PRESENT THE ANNEXATION SUMMARY REPORT,
THE ONLY AGENDA ITEM.

s g L i TR % AP T2 T S et et v S

LITTLE STATED THAT ON BEHALF OF THE STAFF HE WAS PLEASED
TO SUBMIT THE SUMMARY REPORT OF THE VARIOUS DETAILED ANNEXATION
STUDY AREAS, PREPARED UNDER THE SUPERVIS|I0N of JERROLD A, Moore,
SENIOR PLANNER, CURRENT PLANS Division. A NARRATIVE REPORT WAS
PRESENTED IN CONJUNCTION WITH VISUAL SLIDES. THE PLANNING
DEPARTMENT RECOMMENDATION IS THAT THE CiTY CoMMISSION INITIATE
A PROGRAM To MAKE "ONE WICHITA™ A REALITY AS FoOLLOWS:

* ADOPT THE 1961-1966 CAPITAL IMPROVEMENT PROGRAM
AS THE POLICY FOR PROVIDING PUBLIC FACILITIES,
PARTICULARLY IN THE ANNEXABLE AREA

BRING ALL OF THE ANNEXABLE PORTION OF THE URBAN
AREA INTO THE CITY IN THE SHORTEST TIME LEGALLY
POSSIBLE, PREFERABLY BY THE END OF |964

CONTINUE THE POLICY OF PROVIDING PUBLIC SERVICES
IN NEWLY ANNEXED AREAS AS RAPIDLY AS POSSIBLE IN
SUCCEEDING CAPITAL IMPROVEMENT PROGRAMS

INITIATE NEGOTIATIONS FOR REDISTRIBUTION OF TAX
REVENUES TO MAINTAIN THE TOTAL TAX LEVY AT THE
CURRENT LEVEL, AND SEEK LEGISLATION TO PERMIT
THE CITY TO UTILIZE ADDIT IONAL SOURCES OF
REVENUES 5

INITIATE REVISION OF WICHITA'S BuiLpiINg CODES
IMMEDIATELY TO MAKE ADEQUATE PROVISI|ON FOR
INDUSTRIAL OPERATI|ONS ¥




@

ADOPT AN AMENDMENT To THE CITY ZONING ORDINANCE
TO PERMIT THE COUNTY ZONING CLASSIFICATION of
LAND TO BE CHANGED TO THE MOST NEARLY COMPARABLE
CITY ZONING CLASSIFICATION UPON ANNEXATION Anp
PUBLIC HEARING

nequzsf A SPECIAL POPULATION CENSUS TO BE
CONDUCTED BY THE U.S. BUREAU oF THE CENSUS
UPON COMPLETION OF THE ANNEXATION PROGRAM

SUPPORT THE COUNTY PROGRAM FOR COMPLETE RE-
EVALUATION OF PROPERTY ASSESSMENTS.,

AT THE CONCLUSION OF THE PRESENTATION, THE CHAIRMAN
COMPL IMENTED THE STAFF ON THE REPORT AND INQUIRED IF ANy oF
THE PUBLIC PRESENT WISHED TO MAKE ANY COMMENTS ON THE SuBugee,

HUGH EDGERTON, PRESIDENT OF THE FOREST HiLLs ProPerTY
OWNER'S ASSOCIATION IN RELATION TO ANNEXATION BY THE CiTy ¢r
WICHITA, POINTED OUT THAT IN 1956 AN AGREEMENT WAS REACHED
WITH THE PLANNING COMMISSION THAT ANNEXATION OF FOREST HiLts
WOULD NOT BE RECOMMENDED TO THE CITY COMMISSION UNTIL ADEGui":
FIRE PROTECTION AND SCHOOL FACILITIES COULD BE PROVIDED BY * 1
CITY AND THE ScHooL BoARD. HE POINTED ouT THAT SINCE THAT
TIME THE COUNTY HAD CONSTRUCTED A FIRE STATION WHICH PROVICES
SERVICE TO FOREST HILLS AND THAT SCHOOL FACILITIES HAVE BEEN
PROVIDED BY ENLARGEMENT OF MINNEHA ScHooL., He INDICATED Tha®
PROPERTY OWNERS IN FOREST HILLS ARE OPPOSED TO ANNEXATION
UNTIL THE CITY AND ScHoOL BOARD CAN SUPPLY THE SAME QUALITY
OF SERVICES WHICH ARE NOW AVAILABLE TO THEM AS NON-CITY RESI::

ROBERT M. MOORE, REPRESENTING THE CHAMBER OF CoMMERCE,
COMPL IMENTED THE PLANNING STAFF ON THE WORK AND PRESENTATICY
OF THE SUMMARY REPORT ON ANNEXATION, AS WELL AS THE |7 INOI:1*
IDUAL STUDY AREA REPORTS.

JENNINGS INQUIRED WHETHER CONTRACTUAL ARRANGEMENTS CO
BE MADE WITH THE COUNTY TO CONTIMUE PROVIDING FIRE PROTECTI:M
TO OUTLYING AREAS IF ANNEXED. JERROLD MOORE STATED THAT Trl
PLANNING DEPARTMENT RECOMMENDAT ION IS THAT IF SERVICE AREAS
ARE ANNEXED, FIRE STATIONS SHOULD ALSO BE ANNEXED AND UTIL
8Y THE CITY FIRE DEPARTMENT. |F SUCH STATIONS CANNOT BE
UTILIZED B8Y THE CiTY FIRE DEPARTMENT, THEN THE CITY WOULD
HAVE TO BUILD ITS OWN FACILITIES. HE POINTED OUT ALSO THAT
THE EXISTING COUNTY FIRE STATIONS ARE LOCATED GENERALLY IX
ACCORDANCE WITH THE OFFICIALLY ADOPTED MASTER PLAN FOR FIRE
STATIONS., R - o
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- WESLEY SOWERS, REPRESENTING FRONTIER CHEMICAL CoMpANY
POINTED OUT THAT UNDER PRESENT ZONING REGULAT IONS WHEN AN
AREA IS ANNEXED IT COMES INTO THE CITY WITH "AA"™ zon|NG.

IT 1S HIS BELIEF THAT IT WOULD BE LOGICAL TO GIVE LAND A
20NING CLASSIFICATION AFTER ANNEXATION COMPARABLE TO THAT
WHICH WAS /PPLICABLE IN THE COUNTY. - . = "« -.-

MR, SOWERS STATED THAT HE FELT CITY SERVICES SHOULD BE
PROVIDED IF CITY TAXES ARE TO BE APPLIED. AREAS THAT DO NOT
EXPECT TO GET CITY SERVICES HAVE SOME JUSTIFICATION IN OBJECT=~
ING TO ANNEXATION. HE POINTED OUT ALSO THAT THE CITY CODES
AS APPLIED TO THE OPERATION OF INDUSTRIES ARE NOT ALWAYS
EQUITABLE OR APPLICABLE. HE POINTED OUT THAT THE TY CoM-
MISSION 1S TAKING ACTION IN THIS RESPECT AND THAT COMPLETION
OF THIS WORK 1S ESSENTIAL TO. PERMIT UNINTERRUPTED INDUSTRIAL
OPERATION AFTER ANNEXATION. :

MR. SOWERS STATED THAT IT WAS HIS OPIN]ON THAT INDUSTRIES
SHOULD NOT EXPECT A "FREE RIDE"™. HE REFERRED TO SOME STATES
WHERE SPECIAL PRIVILEDGES ARE GIVEN, OR TAXES REDUCED OR EL IM!N-
ATED ENTIRELY TO ENTICE INDUSTRY. HE FELT THAT IF INDUSTRY
DESIRES CITY SERVICES THERE 1S A GOOD REASON WHY THEY SHOULD
PAY THE CITY TAX RATE, BUT IF THEY DO NOT REQUIRE CITY SERVICES
THEN THERE MAY BE CONSIDERABLE RELUCTANCE ON THE PART OF
INDUSTRY TO PAY CITY TAXES. i: R .

MR. SOWERS COMMENTED THAT THE REPORT IS AN EXCELLENT ONE.
HE COMPLIMENTED THE STAFF AND COMMISSION ON A FINE JoB.

MR. BACKSTROM, CITY MANAGER, REPORTED THAT THE CITy
COMMISSION HAS RETAINED THE SERVICES OF MR. BASELER oF THE
BulLbiNG OFFIcIALS' CONFERENCE OF AMERICA TO ADVISE THE CiTY
AS TO BASIC REVISIONS OF THE CITY's BUILDING CoODES. He
INDICATED THAT MR. BASELER MET WITH REPRESENTAT |VES OF INDUSTRY,
ARCHITECTS, ENGINEERS AND CONTRACTORS. HE SUGGESTED THAT A
TECHNICAL STUDY COMMITTEE BE CREATED REPRESENTING THESE AND
OTHER INTERESTED GROUPS TO EXAMINE THE PRESENT CODE AND GIVE
THE STAFF AND CITY COMMISSION GUIDANCE AS TO WHAT ACTION IS
NECESSARY. ! ) : IR e s -‘ u :

MR. BACKSTROM FELT THAT BY CONSULTATION WITH THE BuiLDING
OFFIc1AL'S CONFERENCE OF AMERICA BUILDING CODE PROVISIONS
COULD BE DEVELOPED WHICH WOULD BE SUITABLE TO BOTH INDUSTRY

AND THE CiITY.

WITH RESPECT TO ANNEXED AREAS COMING INTO THE CITY WITH
"AAM zoNING, THE CHAIRMAN POINTED OUT THAT THE PLANNING CoM-
MISSION HAD PREVIOUSLY RECOMMENDED To THE CITY CoMMISS ION THAT
ZONING OF NEWLY ANNEXED AREAS BE BASECD ON PRIOR COUNTY NING
AND ALSO BE SUBJECT TO PUBLIC HEARING AFTER ANNEXAT [ON.
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LITTLE poinTeD OUT THAT THROUGH THE CAPITAL IMPRostE,‘,
PROGRAM THE CITY CAN DECLARE ITS INTENT TOo PRoVIDE SERVIcgy
TO NEWLY ANNEXED AREAS WITHIN A REASONABLE TIME AFTER ANNE;.-

Sk t(-n-n.-.m.—'!,'

IT WAS POINTED .OUT. THAT THE stapp IS STUDYING T'Hg'po,s”_
ILITY OF ESTABLISHMENT OF A SPEc (AL ZONING DISTRICT fog
AGRICULTURAL USES.

o MOTION: IT was MOVED, SECONDED AND CARRIED -
: UNAN IMOUSLY THAT THE WICHITA-SEDGWICK County
METROPOL ITAN AREA PLANNING CoMMiss ion ACCEPT,
APPROVE, ADOPT AND RECOMMEND To THE CITY Com-
CONTAINED IN THE REPORT
H PROGRAM FOR THE 1960tgn
AS PRESENTED, PROVIDED: o "
= THAT NO INDUSTRIAL AREAs BE ANNEXED UNTIL
.. THE CITY BUILDING CopEes ARE AMENDED To,
‘RESOLVE IMMEDIATE CONFL IcTs WITH RESPECT
TO INDUSTRIAL OPERATIONS AND INSPECTION oF
THOSE OPERATIONS; Al

THAT TI:IE City ZoniNng ORDINANCE BE AMENDED
TO GIVE EFFECT TO PRIOR CounTY ZonIng SUBJECT
TO REVIEW AND PUBL IC HEARING UPON ANNEXATION,

S e ke i 2 et st e b e A

Kis - -

MEET ING ADJOURNED ABOUT 9 P.M.,

L. L. LiTTie, SecreTany

STATE oF KANSAlS) S5

SEDGWICK CounTY), o

S P : E 0 (T i

LITTLE, SECRETARY oF THE WicCH1TA-SEDGWICK Cous”

REA PLANNING CoMMission, Do Hemepy CERTIFY Tri®

COPY OF THE MINUTES oF THE MEETING OoF THE Wit~
SEDGWICK CounTy METROPOL ITAN AREA PLANNING CoMMIss1ON HELD
OcTtoBer 6, 1960, s TRUE AND CORRECT COPY OF THE MINUTES OFF -
GIALLY APPROVED BY Such CoMMiIssioN. - ;

LR AT

G DER MY HAND AND OFFIC AL SEAL, THIS _é__ﬂ'“ it
E )czb@t 1960. 2R
£ ] 3

H
y
i
7. 4

{ TTLE, SECRETARY i
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HOW SHOULD WE GROW?

A REPORT PREPARED BY THE METROPOLITAN
PLANNING DEPARTMENT FOR AN INFORMAL
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HOW SHOULD WE GROW?

A REPORT PREPARED BY THE METROPOLITAN
PLANNING DEPARTMENT FOR AN INFORMAL
PLanninNeg Commission Poricy MEETING ON
JuLy 2, 1962,




PURPOSE

THE PURPOSE OF THIS MEETING IS TO RECOMMEND THAT A
POLICY DECISION BE MADE ON THE GENERAL FORM AND LOCATION
OF FUTURE URBAN GROWTH AND DEVELOPMENT IN SEDGWICK COUNTY.

DELAY IN MAKING THIS DECISION WILL POSSIBLY MEAN 60
To 80 MILLION DOLLARS OF STATE AND FEDERAL HIGHWAY FUNDS
MAY NOT BE SPENT IN OUR METROPOLITAN AREA. FURTHERMORE,
THERE CANNOT BE A COMPREHENSIVE PLAN UNLESS THIS DECISION
IS MADE.

THE VIEWGRAPH PRESENTATION WHICH YOU ARE ABOUT TO
SEE WILL BE SHORT. |IT CONSISTS OF:
l. AN EXPLANATION OF COMPREHENSIVE PLANNING.

2. AN EXAMPLE OF COMPREHENSIVE PLANNING IN A TYPICAL
CITY.

A PRESENTATION LEADING TO A RECOMMENDATION ON A
POLICY OF HOW OUR AREA SHOULD GROW.




COMPREHENS | VE PLANN ING

PLANNING IS PREPARATION FOR THE FUTURE. PLANNING FOR
A METROPOLITAN AREA SUCH AS OURS IS BASED ON THREE PRIME "
REQUIREMENTS &

= FIRST COMMUNITY POLICIES FOR FUTURE GROWTH AND
DEVELOPMENT MUST BE DETERMINED.

e SECDND THESE POLICIES MUST BE EXPRESSED AS
STATEMENTS AND MAPS IN A COMPREHENSIVE PLAN
WHICH BECOMES THE FRAMEWORK FOR GUIDING GROWTH
AND DEVELOPMENT. THIS PLAN IS PREPARED BY
LOCAL GOVERNMENT IN COOPERATION WITH PRIVATE
INDIVIDUALS, BUSINESSMEN AND COMMUNITY GROUPS,
IT REPRESENTS A BALANCE BETWEEN PRIVATE PROFIT
CONSIDERATIONS AND THE PUBLIC INTEREST.

JHE THIRD POINT IS THAT THE PLAN MUST BE ADOPTED
BY THE PLANNING COMMISSION AND CONCURRED IN BY
THE CiTYy AND COUNTY COMMISSIONS. THEN ACTION CAN
BE TAKEN TO CARRY OUT THE PLAN'S POLICIES AND
REALIZE GOALS SUCH AS?

- BETTER, MORE EFFICIENT USE OF OUR LAND,
WATER AND FINANCIAL RESOURCES

MAX IMUM USE OF OUR TAX MONEY,..MORE
EFFECTIVE USE OF PUBLIC FUNDS FOR
PROVIS|ON AND MAINTENANCE OF ESSENTIAL
FACILITIES AND SERVICES

OUR COMPREHENS IVE PLAN IS SCHEDULED FOR COMPLETION
IN 1964, IT WILL STATE COMMUNITY POLICY FOR GROWTH
AND DEVELOPMENT AND WILL REPRESENT FIVE YEARS OF
EXTENS IVE STUDY AS EXPRESSED IN THE NUMEROUS REPORTS
WHICH YOU HAVE RECEIVED. THE PLAN WILL TAKE INTO
CONSIDERATION THE FOLLOWING POINTSS

Is ExaMINATION OF PHYSICAL CONDITIONS AND PROBLEMS:
LAND DEVELOPMENT, TRANSPORTATION, DETERIORATING
AND OUT-DATED BUILDINGS, DRAINAGE, WA.ER SUPPLY,
AIR AND WATER POLLUTION. THIS HAS BEEN COMPLETED
AND 1S CONTAINED IN A SERIES OF REPORTS INCLUDING
PHysicaL CHARACTERISTICS, FLOODING, WATER SUPPLY
AIR AND WATER POLLUTION, DEVELOPMENT STANDARDS
AND EXxISTING LAND USE,




2. DETERMINATION OF ANTICIPATED POPULATION GROWTH
AND FUTURE COMMUNITY NEEDS SUCH As:

- ADDITIONAL LAND REQUIRED FOR DEVELOPMENT

- CAPITAL IMPROVEMENTS...PROVISION AND
MAINTENANCE OF HIGHWAYS, STREETS,
DRAINAGE, WATER AND SEWER FACILITIES,
PARKS, SCHOOLS AND OTHER PUBLIC
FACILITIES

ESSENTIAL SERVICES INCLUDING POLICE,
FIRE AND HEALTH PROTECTION AND REFUSE
COLLECTION

THIS HAS BEEN COMPLETED AND IS CONTAINED IN REPORTS
SUCH AS THE ANNEXATION STUDY, THE ANNUAL CAPITAL
IMPROVEMENT PROGRAM AND THE LARRY SMITH EcONOMIC
STUDY .

3. STUDIES OF PAST, PRESENT AND FUTURE DEVELOPMENT
cOSTS. THIS HAS BEEN COMPLETED BY THE STAFF AS
FAR AS GENERAL COSTS ARE CONCERNED.

DETERMINATION OF THE GENERAL FORM AND LOCATION

OF FUTURE DEVELOPMENT. THIS IS THE POLICY DECISION
WHICH 1S CRUCIAL TO COMPLETION OF THE COMPREHENSIVE
PLAN. THIS PoLICY DETERMINATION SHOULD BE MADE
NOW.

DETERMINATION OF FINANCIAL RESOURCES (LOCAL, STATE
AND FEDERAL FUNDS) FOR ACCOMPLISHING PROPOSALS

OF THE PLAN. THIS IS NOW UNDERWAY BY THE STAFF
AND, POSSIBLY, CONSULTANTS.

MAX IMUM USE OF TOOLS FOR CARRYING OUT THE PLAN'S
POLICIES?

ZONING AND SUBDIVISION REGULATIONS
CAPITAL IMPROVEMENT PROGRAM

COMMUNITY RENEWAL PROGRAM

URBAN RENEWAL

STATE AND FEDERAL TRANSPORTATION PROGRAMS

THIS IS BEING DONE IN CONJUNCTION WITH PREPARATION
OF THE PLAN.
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COMPREHENS IVE PLANNING IN A TYPICAL CITY

THE NEED FOR PLANNING CAN BEST BE SHOWN BY TAKING A
TYPICAL CITY AND THEN, BY EXAGGERATION, INDICATING THE
EFFECT OF GUIDED (OR PLANNED) VERSUS UNCONTROLLED (OR
UNPLANNED) GROWTH IN THE CITY. |IN THIS CITY UNCONTROLLED
GROWTH WOULD ENCOURAGE DEVELOPMENT IN ALL DIRECTIONS,
EVEN IN THE FLOOD PLAINS WEST OF THE CITY AND ACROSS THE
MAJOR RIDGE LINE SOUTH OF THE CITY. THE SAME CITY WITH
A POLICY OF GUIDED GROWTH WOULD PREVENT FLOOD PLAIN
DEVELOPMENT AND DISCOURAGE GROWTH BEYOND THE RIDGE LINE
UNLESS AN ADEQUATE SANITARY SEWERAGE SYSTEM COULD BE
PROVIDED ECONOMICALLY.

THE IMPLICATIONS SHOULD BE READILY APPARENT. Un-
CONTROLLED GROWTH WITH LITTLE REGARD FOR PHSICAL FEATURES
WOULD RESULT IN CONSIDERABLY HIGHER COSTS FOR PROVISION
AND MAINTENANCE OF PUBLIC AND PRIVATE IMPROVEMENTS AND
WOULD BE A CONSTANT DRAIN ON THE CITY'S FUTURE FINANCIAL
RESOURCES. GUIDED GROWTH, RECOGNIZING THAT PHYSICAL AND
MAN-MADE FEATURES PREVENT ALL LAND FROM BEING EQUALLY
DEVELOPABLE, WOULD ENCOURAGE DEVELOPMENT IN AREAS WHERE
MAXIMUM EFFECTIVENESS WOULD BE GAINED FROM EXPENDITURE OF
PUBLIC FUNDS.

THIS EXAMPLE, ALTHOUGH EXAGGERATED, INDICATES WHAT
COMPREHENS IVE PLANNING SHOULD ACCOMPLISH. THE REMAINDER OF
THIS PRESENTATION WILL BE DEVOTED TO:

DEMONSTRATING THE APPLICATION OF COMPREHENSIVE
PLANNING IN OUR METROPOLITAN AREA AND

RECOMMENDING A POLICY REGARDING FUTURE GROWTH
AND DEVELOPMENT - ITS GENERAL FORM AND LOCATION
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- HOW SHOULD WE GROW?

THIS 1S THE MAJOR POLICY WHICH MUST BE ANSWERED IN THE
COMPREHENS IVE PLAN. BASICALLY THERE ARE TWO ALTERNATIVES =
EITHER UNCONTROLLED OR GUIDED GROWTH.

THIS IS A MAP OF A LARGE AREA OF SEDGWICK COUNTY AND
INCLUDES WICHITA AND ITS SURROUNDINGS. NORTH IS AT THE TOP
AND PREDOMINANT FEATURES SUCH AS THE BIG DITCH, FLOOD PLAIN
LAND ALONG THE MAJOR STREAMS, HIGH WATER TABLE AREAS, MAJOR
AIRPORTS AND EXPRESSWAYS ARE EVIDENT. THE GENERAL FORM OF
URBAN DEVELOPMENT IS A SPRAWLING MASS REFLECTING GROWTH BASED
ON PAST AND PRESENT POLICIES AND REGULATIONS. DEVELOPMENT
HAS OCCURRED IN ALL DIRECTIONS AND, IN MANY CASES, IN AREAS
WHICH EITHER SHOULD NOT HAVE BEEN DEVELOPED BECAUSE OF
PHYSICAL FEATURES OR WHICH SHOULD NOT HAVE BEEN DEVELOPED
UNTIL PROVISIONS FOR ADEQUATE SEWER, WATER, PAVING AND
DRAINAGE COULD BE MADE.

BEYOND THE LIMITS OF THIS URBAN MASS THERE 1S A PATTERN
OF DEVELOPMENT SCATTERED ALMOST AT RANDOM IN AN AREA OF
ROUGHLY |00 SQUARE MILES. THIS DEVELOPMENT CONSISTS OF
COMMERC |AL AND RESIDENTIAL USES STRUNG ALONG SECTION AND
HALF SECTION LINE ROADS AND SUBDIVISIONS OF ALL SIZES AND
SHAPES WHICH HAVE LEAP-FROGGED BEYOND EXISTING DEVELOPMENT.
THE SUBDIVISIONS ARE LOCATED PRIMARILY IN AREAS WHERE LOW
COST LAND WAS READILY AVAILABLE AND WHERE THERE WAS ACCESS
TO HARD SURFACED ROADS PROVIDING A TIE TO EXISTING URBAN
AREAS. UNFORTUNATELY, MANY OF THESE AREAS HAVE BEEN DEVELOPED
WITH MINOR OR NO CONSIDERATION GIVEN TO PROVIDING ADEQUATE
DRAINAGE, SEWER, WATER AND PAVING. |IMPROVEMENT OF THESE
AREAS WILL REQUIRE TREMENDOUS SUMS OF PUBLIC AND PRIVATE
MONEY .
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UNCONTROLLED GROWTH — EXTENSION OF EXISTING PATTERNS

UNCONTROLLED GROWTH BASED ON CONTINUATION OF PRESENT
POLICIES AND REGULATIONS IS ONE ALTERNATIVE FOR DEVELOPMENT
OF OUR METROPOLITAN AREA. GROWTH WOULD 0CCUR AS IN THE
PAST AND THE PATTERN WOULD BES

PERIPHERAL EXPANSION WITH MORE OR LESS EQUAL GROWTH
IN ALL DIRECTIONS AND WITH LITTLE OR NO ATTENTION
PAID TO LIMITATIONS IMPOSED BY NATURAL AND MAN-MADE
FEATURES

STRIP DEVELOPMENT WITH FINGER-LIKE GROWTH EXTENDING
OUTWARDLY FROM THE URBANIZED AREA PRIMARILY ALONG
HIGHWAYS AND MAJOR ROADS

SCATTERATION WITH NUMEROUS SMALL AND LARGE BLOBS OF
DEVELOPMENT LOCATED AT RANDOM IN A WIDE BAND AROUND
THE MAIN URBAN AREA

AND FINALLY SPRAWL WHICH WOULD BE A FILLING IN OF
THE VACANT LAND BETWEEN STRIP AND SCATTERED DEVELOP-
MENT

IMPLICAT IONS

THE MAJOR IMPLICATIONS OF THIS TYPE OF GROWTH WOULD

- EXTREMELY HIGH PUBLIC EXPENSE (REFLECTED IN INGREASED
TAXES] FOR EVENTUAL PROVISION AND MAINTENANCE OF
IMPROVEMENTS; PARTICULARLY FOR ADEQUATE SANITARY
SEWERS AND DRAINAGE IN MARGINAL AREAS. ENGINEERING
STUDIES HAVE INDICATED THAT?

= IN HIGH WATER TABLE AREAS, THE COST FOR
SANITARY SEWERS OF ADEQUATE MATERIALS AND
PROPERLY INSTALLED 18 INCREASED BY MORE THAN
TWO MILLION DOLLARS PER SQUARE MILE.

/2 MILLION DOLLARS OR MORE PER SQUARE MILE
WILL STILL HAVE TO BE SPENT TO SATISFY
MINIMUM DRAINAGE REQUIREMENTS IN LARGE,
ALREADY DEVELOPED AREAS OF SOUTHWEST AND
NORTHWEST WICHITA.
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PAST PRACTICE OF PERMITTING DEVELOPMENT IN
MARG INAL AREAS AND NOT DISCOURAGING POOR DEVELOPMENT

HAS RESULTED IN PROBLEMS SUCH AS:

- IN A RECENTLY DEVELOPED suUBDIvVIsIon, |10
UNIMPROVED LOTS REPRESENTING $80,000 In
DELINQUENT PROPERTY TAX SOLD FOR oNLY $3,572
AT THE COUNTY TAX FORECLOSURE SALE.

54% OF ALL DWELLINGS IN ANOTHER SUBDIVISION
ARE VACANT; MANY HAVE BEEN FOR SEVERAL YEARS.

POOR DEVELOPMENT BENEFITS NO ONE, BUT IT DOES
—_——
SUBSTANTIALLY INCREASE EXPENDITURE OF PUBLIC FUNDS.
—_—_— e e T VRE OF PUBLIC FUNDS.
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GUIDED GROWTH

GUIDED GROWTH IS THE OTHER ALTERNATIVE FOR DEVELOPMENT
OF OUR METROPOLITAN AREA. THIS TYPE OF GROWTH WOULD HAVE
SOME PHYSICAL SIMILARITY TO UNCONTROLLED GROWTH IN THAT
THERE WOULD STILL BE PERIPHERAL EXPANSION IN ALMOST ALL
DIRECTIONS EXCEPT WHERE LIMITED BY NATURAL AND MAN-MADE
FEATURES. HOWEVER, MAJOR GROWTH WOULD BE IN AREAS WHERE
NUMEROUS STUDIES HAVE PROVED MAXIMUM EFFECTI|VENESS WOULD
BE GAINED FROM EXPENDITURE OF PUBLIC FUNDS FOR PROVISION
AND MAINTENANCE OF ESSENTIAL FACILITIES AND SERVICES.
WE WOULD LIKE TO EMPHASIZE THAT THIS IS NOT A FORCED GROWTH

PATTERN BUT, ONE WHICH WOULD NATURALLY OCCUR IF FUNDAMENTAL

DEVELOPMENT PRINCIPLES ARE FOLLOWED.

IMPLICATIONS

Now, WHAT ARE THE IMPLICATIONS OF GUIDED GROWTH?
THIS TYPE OF GROWTH OFFERS MAJOR ADVANTAGES AND SUBSTANTIAL
SAVINGS. FIRST, IT WOULD MEAN THAT, COMPARED TO UNCONTROLLED
GROWTH, THERE WOULD BE A YEARLY SAVINGS OF ABOUT | MILLION
DOLLARS FOR ESSENTIAL CAPITAL IMPROVEMENTS. |IN ADDITION, IT

wouLD?:

ENSURE MAXIMUM UTILIZATION OF OUR PRESENT 60
MILLION DOLLAR INVESTMENT IN WATER AND SEWER
FACILITIES FOR SERVING FUTURE GROWTH

= MEAN LOWER ANNUAL MAINTENANCE COSTS FOR DRAINAGE,
WATER AND SAN|TARY SEWER FACILITIES

ENSURE MAXIMUM USE OF DUR THOROFARE SYSTEM, A
100 MILLION DOLLAR PUBLIC INVESTMENT

RESULT IN ECONOMICAL PROVISION OF SERVICES SUCH
AS POLICE AND FIRE PROTECTION, AND ESSENTIAL
FACILITIES INCLUDING SCHOOLS AND PARKS

PROV IDE INCREASED PROTECTION, LOWER COSTS AND
A BETTER ENVIRONMENT FOR THE PROPERTY OWNER

ENCOURAGE BETTER FUNCTIONING, MORE ATTRACTIVE
LIVING, SHOPPING AND WORKING AREAS INTER-RELATED
TO EXISTING DEVELOPMINT AND TO THE PRESENT AND
PROPOSED TRANSPORTATION SYSTEM




0
SAVINGS - GUIDED GROWTH OVER UNCONTROLLED GROWTH

GUIDED GROWTH WOULD MEAN A LOCAL PUBLIC SAVINGS
OF ABOUT I8 MILLION DOLLARS IN THE NEXT 20-25 YEARS
=~ - " ON DOLLARS IN THE NEXT 20-25 YEARS
FOR DRAINAGE, PUBLIC UTILITIES

3 2 LOCAL STREET PAVING,
AND PUBLIC BUILDINGS., HIS FIGURE DOES NOT INCLUDE
—_— TV INGS.

CONSIDERABLE SAVINGS FOR EXPRESSWAYS AND MAJOR STREETS,.




FOR THESE REASONS 1T 1S OUR RECOMMENDATION THAT
MGUIDED GROWTH" BE ADOPTED BY THE PLANNING, CITY AND
CoUNTY COMMISSIONS AS PUBLIC POLICY FOR THE GENERAL FORM
AND LOCATION OF FUTURE URBAN DEVELOPMENT. IMPLEMENTATION
OF THIS POLICY WOULD REQUIRE THE FOLLOWING ACTIONS?

- REVISION AND ENFORCEMENT OF SUBDIVISION REGULATIONS?

- REQUIRE PROVISION OF ESSENTIAL IMPROVEMENTS
IN ALL NEW AREAS AT THE TIME OF DEVELOPMENTa..
BY THE DEVELOPER IN COOPERATION WITH THE
PUBLIC AGENCIES

— PREVENT THE SUBDIVISION OF MARGINAL LAND
FOR INTENSIVE URBAN USES

= AMENDMENT OF THE ZONING ORDINANCE AND RESOLUTION

- INCORPORATE PROVISIONS FOR REGULATING
DEVELOPMENT IN FLOOD PLAINS AND OTHER
MARG INAL AREAS

- REVISE CURRENT REGULATIONS FOR AIRPORT
APPROACH ZONES

= REVISE ZONING MAPS TO CONFORM WITH A
METROPOLITAN AREA LAND USE PLAN BASED ON
THE GUIDED BROWTH POLICY

ADOPTION OF DEVELOPMENT STANDARDS AS GUIDES FOR
ACHIEVING BETTER USE OF LAND, TO BE INCORPORATED
IN THE REVISED ZONING AND SUBDIVISION REGULATIONS

ADOPTION OF STRICT POLICIES FOR THE EXTENSION OF
UTILITIES; OBTAIN LEGISLATION FOR THE ESTABLISHMENT
OF A METROPOLITAN SERVICE DISTRICT

INCREASED EXPENDITURES FOR ACQUISITION OF NEIGHBOR-
HOOD AND AREA-WIDE PARK AND RECREATION SITES

MAXIMUM USE OF URBAN RENEWAL TO ENCOURAGE PLANNED
INDUSTRIAL DEVELOPMENT AND TO REHABILITATE
DETERIORATING AREAS

INITIATION OF PROGRAMS TO IMPROVE EXISTING NEIGHBOR-
HOODS THROUGH PHYS|CAL PLANNING AND CAPITAL PROGRAMMING
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THE METROPOL ITAN AREA TRANSPORTATION PLAN CANNOT BE COMPLETED
WITHOUT AN ADOPTED POLICY ON THE GENERAL FORM AND LOCATION OF
DEVELOPMENT ANTICIPATED IN THE AREA IN THE NEXT 20-25 YEARS.

As PREVIOUSLY STATED A DELAY IN MAKING THIS DECISION WILL
POSSIBLY MEAN 60 To 80 MILLION DOLLARS OF STATE AND FEDERAL
HIGHWAY FUNDS MAY NOT BE SPENT IN OUR METROPOLITAN AREA,

WE CAN'T AFFORD _TO MISS THIS OPPORTUNITY FOR STIMULATING
DEVELOPMENT.
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Growth Management Workshop

Introduction

Hugh ). Harwell

Overview

same patterns of growth and change as many other

living systems, Three basic stages in the life cycles of
most systems ar ation, growth and development, and
maturity. The initiation of an urban system can occur with
the establishment of a new seitlement or as a response 10
a sudden change in the environment of an already exist-
ing cornmunity. However it starts, urban growth is largely
driven by population growth and by people choosing to
relocate to improve their quality of life.

E—E uman communities of all scales exhibit some of the

Community growth and development involve rapid, re-
source-consuming changes producing greater size and
complexity as more people arrive and seck to advance a
common role and identity. At some poinl, expansion
slows considerably. Under adverse conditions, it can even
reverse. Growth rates can decrease either because popu-
lation pressures diminish or because resources are de-
pleted. Or, they may decline because improvement op-
portunities become  less desirable, or because the
community decides to regulate its growth and develop-
ment, When a community reaches maturity, the last few
urhan elements required for adequate functioning and
adaptability are filled and the rates of resource con-
sumption and transformation decrease 1o stable levels.
Resources are redirected from building new urban struc-
tures to the operation, maintenance, repair, replacement,
small-scale adjustments, and quality improvements of
existing ones.

The result is a community of a relatively stable size. It has
all necessary components fully developed, structurally
integrated, and functionally coordinated. Thus, the com-
mmunity and its systems can operate independently, in-
teract smoothly and efficiently, adjust to routine changes,
and survive stress. 1t should even be casily able to gen-
erate new components and subsystems (or even whole
new communities), in order to adapt to significantly vary-
ing circumstances.

Human organizations seem to have onc distinguishing
characteristic which is the ability to choose both their
goals and the means for achieving them. The various
urhan growih management standards which some com-
munities have developed in recent years can be viewed
as conscious efforts to direct their difficult transitions
from rapid growth 1o maturity, where changes are more
subtle and controllable. In many cases, growth manage-
ment rules have been established by communities which
had previously functioned as fairly mature systems, but
had had their stability upset by new outside forces.

While many natural systems provide examples of refined
and effective growth management, most human com-
munities taday still lack fully efficient mechanisms, There-

fore, they are susceptible to the fate of many previous
cities and towns which have had tumultuous histories of
growth and decline. As in all other human endeavors,
some of these failings may exist because less than altru-
istic motives have influenced growth management ac-
tivities. However, where they have developed, most
growth management efforts are well intended, stemming
from common desires for orderly, smooth community de-
velopment. Proponents of growth management usually
seck to balance the types and rates of further growth
with the needs of the community, the capabilities of its
support systems, and the capacities of the resources upon
which it depends. Thus, their primary interest is to benefit
the community as a whale, by increasing its net efficiency
and improving its long-term stability,

About This Issue

Because growth management programs involve decisions
about physical community development and the use of
land resources, ULl-the Urban Land Institute, with its
longstanding dedication to research and education in
the land use planning and urban development processes,
has devoted an on-going effort to reporting on the de-
sign and execution of such programs. Due to the in-
creased activity and interest in this field throughout the
United States and the world, ULI has intensified its moni-
toring in the last few years. The Institute began the
Management & Control uf Growth Series in 1975 with the
publication of the first three volumes. Volume 1V of this
set followed in 1978, The latest publication in the series,
Growth and Change in Rural America, has only recently
been published, and another on legal issues is currently
in preparation. In addition, several articles dealing with
growth management have appeared in recent years on
these pages as well as in ULI's periodical, Urban Land.
The Institute also has conducted and participated in sev-
eral seminars and workshops, the latest of which—part
of ULI's Spring Mecting during late May in Dallas, Texas
—was a 4-hour Development Workshop entitled, “Growih
Management Programs: Will the 1900 Be the Decade of
Limitations? A Case Study of Lessons Learned.”

This issue of Environmental Comment is devoted to a
comparative review of the presentations made during the
Dallas Workshop. Its purposes are (1) to provide wider
dissemination of the key proceedings to readers who
were not able to attend the Dallas meeting, and (2) 10
facilitate cvaluations by all readers of the arcounts and
views presented.

The actual Workshop farmat consisted of seque ial pre-
sentations about growth management activities in
different communities by 11 speakers, each with a unique
perspective on a given program stemming from his parti-
cular involvement in it. Following the speakers, six se-
lected panclists gave their reactions to the programs and
stated views about various growth management issucs.
Members of the audience then commented and posed
questions which were addressed by speakers and pan-
elists.
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Growth Managememﬁ

In the text that follows, the remarks of all the Workshop
Parlicipants have been somewhat edited, distilled, and
reorganized 1o give them continuity for the reading au-
dience. It is hoped that the class cation, attribution, and
iuxtaposition of these statements will be found objective,
accurate, and constructive. Because it was necessary 1o
take many remarks out of context and shift them around
in order to tell more complete stories, make comparisons
among the six programs easier, and elucidate key differ-
ences and similarities among participants’ views, it is pos-
sible some misinterpretations have occurred, despite the
fact that tape recordings have been carefully reviewed Lo
minimize them.

So that the growth management situations of the six
urban communities may more easily be compared, their
stories are grouped together in repeated sequences un-
der three successive classifications:

®Causes (stimuli, driving forces, and producers of
growth management actions);

*® Responses (actions taken); and

* Effects (results of the actions).

Within each category, the six communities are presented
in the same order followed during the Workshop: Boca
Raton, Florida; San Jose, California; Petaluma, California;
Boulder, Colorado; Ramapo, New York; and Salem, Ore-
gon. Following recaps of the towns’ statuses, the pa
cipants’ views and positions are compared on the follow-
ing subjects:

*Growth Management Purposes;

*Growth Management Systems;

* Societal Values/Needs and Development Standards;
*Summary Opinions; and

*What Lies Ahead.

Development Workshop Participants

Co-Maderato

Roy P. Drachman, Co-Owner
Roy Drachman Realty Co.
Tucson, Arizona

Paul O. Reimer, President
Reimer Associates
Burlingame, California

Speakers:

Robert George

Community Development Department
Boca Raton, Florida

Richard W. Miller, Group Vice President
Awvida Corporation
Boca Raton, Florida

Lawrence Pegram, City Councilman
San Jose, California

Dick Randall, Vice President
The William Lyon Company
Santa Clara, California

Frank Gray, Director
Planning and Community Development
Boulder, Colorado

William Lanning, President
Boulder Realty
Boulder, Colorado

Jack Keough, Administrative Assistant
Town of Ramapo Boards and Commissions
Sufiern, New York

Milton B. Shapiro, Esquire
Spring Valley, New York
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John F. Lar
LM.S. Engineers
Pearl River, New York

Dr. Edwin ings, Chairman
Political Science Department
Willamette University

Salem, Oregon

Panclists:

* Edmund N. Bacon, Vice President
Mondev International, Lid.
Montreal, Quebec, Canada

Gary P. Cinti, Director
The Planning Center
Newport Beach, California

Robert L. Hoffman, Esquire, President
Larkin, Hoffman, Daly & Lindgren, Lid,
Bloomington, Minnesota

Harold R. Imus, President
Development Control Corporation
Northfield, Illinois

Robert T. Nahas, President
R.T. Nahas Company
Castro Valley, California

Anthony |. Trella, President
Mondex, Inc.
Miami, Florida

Audicnce Contributor:

Frank Schnidman, Esquire
Washington, D.C.
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Workshop

' ® © .
Growth Management Causes—The Compel ing Forces Behind
Six Municipal Efforts To Control Urban Development.

Introduction

he specific impetus for a growth management pro-

Bram in each of the six communities discussed at

the Dallas Warkshop was unique. However, the gen-
eral types of factors—very rapid development in un-
planned locations, uncoordinated and costly public
services, loss of land and resources for agriculture and
other uses, inadequate government, and so forth—were
often the same. These similarities and differences should
!:e apparent in the following extracts from the proceed-
ings.

Boca Raton, Florida

Rick Miller said that Boca Raton did not start to grow
until the early 1960s. He stated that in 1960 the popula-
tion was under 6,000, whereas it is now over 60,000, Ac-
cording to Bob George, the city’s growth cap was not
established in response to any real crisis. The only par-
ticular growth and land use problem that he identificd
was the decreasing availability of public beach access
due to private development of beachfront properties.
He said the major factor behind the growth control move
was the city council’s failure to recognize the public’s
concern for maintaining a high quality of life in Boca
Raton.

Similarly, Miller pointed to the combination of insuffi-
cient public leadership and a concerned populace. But
he added a third major factor, an insensitive developer
(his firm, Arvida Corporation) with major land holdings
in the city. Miller said that this situation stimulated an
“unusual coalition” of conservatives and liberals, many
of whom were newcomers to Boca Raton—employees at
IBM’s new facility, faculty and students at the expanded
Florida Atlantic University, and a very large group of
retirecs who arrived in the mid-1960s and early 1970s—
without any real economic or historic ties to the city or
dependence on its welfare. It was this coalition, he said,
that pushed for growth controls.

San Jose, California

Regarding the pressures that brought San Jose under
growth management, Larry Pegram painted a more char-
acteristic picture of rapid urban expansion accompanied
by deterioration of both the central city and the natural
environment. Reflecting on what had once been primari-
ly a fruit-growing valley at the south end of San Francisco
Bay, he reviewed 25 years of fast-paced urban growth
that began with a boom in the 1950s. The boom resulted
from a burgeoning electronics industry which developed
in Santa Clara County to support the Korean War effort
and the national space programs. According 1o Pegram,
the growth of San Jose was facilitated by the FHA and
VA loan programs, which made housing alfordable to the
average American and brought suburban tracts to the
city.

During the 19605, the trend continued at an even greater
rate. Pegram cited an average of 14,000 new dwellings per

year completed in San Jose between 1965 and 1969.
Throughout that decade, he said, the city waged an ag-
gressive “annexalion war,” extending its boundaries in
a patchwork fashion in opposition to the eight surround-
ing communities (seven of which were newly incorpor-
ated during one 6-year period).

This unbridled growth resulted in a pattern of “scattered,
leap-frog development,” which, according to Pegram,
raised the marginal cost of public services for a dwelling
on the urban fringe above the average cost for servicing
a unit in the city’s center. It also caused intense traffic
congestion and increasingly long commutes. Further-
more, the vitality of the central city declined as commer-
cial activity developed in the suburban areas. Finally,
the quality of both San Jose’s air and water diminished,
the environmental movement began, the community
awoke to its situation, and more people became con-
cerned about preserving open space and controlling
growth.

Petaluma, California

The problems experienced by San Jose were similar gen-
erally to those of another San Francisco Bay community,
Petaluma. Having previously been the Community Devel-
opment Director for Petaluma, Frank Gray had played a
key role in the development of its growth management
system and was very familiar with its history. Therefore,
he took the opportunity in Dallas to share his insights
about Petaluma’s activities.

With respect to the reasons for Petaluma’s growth man-
agement effort, Gray focused directly on what he called
the three “universal factors.” The first, he said, was the
residential growth rate, which, at 18 percent in 1970, was
10 times greater than that of the whole Bay area and well
exceeded the cily's ability to keep up with enough
schools, utilities, and other public facilities. Secondly,
Gray said that the type of housing available was “very
unbalanced,” because, cven though the few exist g
multifamily units were old and in disrepair (although
fully occupied), new construction had been almost ex-
clusively middle-income, single-family detached. The
third factor Gray identified was that virtually all new de-
velopment had occurred in Petaluma’s eastern valley,
where it replaced valuable crops, covered fertile soil,
and created a new population socially split from the older
residents in the western hills.

Boulder, Colorado

Without going into detail, Gray indicated that the situa-
tion in Boulder had been much the same as that of Peta-
luma before controls were instituted. He said the city
could not afford to expand at a rate faster than the opti-
mum. Bill Lanning reported that before passage of a
growth control ordinance, Boulder’s growth rate had
been 1,700 dwelling units per year. Identifying a funda-
mental problem, he said that developers had too often
taken advantage of the growth-by-right argument.
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Growth Management

Ramapo, New York

llk!_-‘ San Jose and many other towns that experienced
rapid growth in the 19505 and 1960s, Ramapo had been
a rural municipality dominated by farms and orchards.
In 1956, the Tappan Zee Bridge was completed across
the Hudson River, becoming a key link in the New York
State Thruway. It was followed a year later by the open-
ing of the Palisades Interstate Parkway from the New
Jersey end of the George Washington Bridge, along the
west side of the Hudson, and into Reckland County (the
smallest county in New York). These road developments
suddenly marle Ramapo (the county’s largest town) ac-
cessible 1o New York City’s metropolitan population.
Soon thereafter, the town was transformed into a growing
“bedroom community” of people who commuted to and
from the ci

Jack Keough reported that the town’s government was
unsophisticated and unprepared for growth. It lacked
adequate facilities—such as schools, sewers, and storm
drainage systems—and it was forced into a posture of
reacting to development rather than planning for it
Ramapo was so ill-prepared, uninformed, and pressured
by development interests, that at one point the town
approved a subdivision that was built in a lakebed only
temporarily dry because of a few years of drought that
ended in the mid-1960s. Furthermore, Keough implied,
many new residents found their taxes increasing beyond
expeclations, because of the rising costs of town services.
John Larkin summarized the problem as a neced for a
“satisfactory housing situation at reasonable cost.”

Salem, Oregon

Ed Stillings and John Miller made 2 few comments about
the reasons for the development of a growth manage-
ment plan for Salem. Stillings said the city had one of the
highest growth rates in Oregon, recently developing at
a rate of 400 acres per year. He mentioned that both
rapid growth and “leap-frogging” developments had
produced high public utility costs which were expected
to increase further to unacceptable levels in the near
future. Miller also referred to the existence of unused
urban land and cited the poor quality of past develop-
ments as a factor, while Stillings said inadequate roads
connecting to outlying subdivisions caused traffic con-
gestion on neighborhood streets.

T ———— e S ——

Each problem-solving approach was unique to the
individual situation,
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Perhaps Frank Gray identified the fundamental phenom-
enon responsible for the formation of “comprehensive
growth management implementation programs” across
the country. He stated that all readers of modern thought
should have seen these programs coming as a natural re-
action to rapid change. AlvinTolller’s best-selling book,
Future Shock, presented the message that resistance to
change increases in direct relation to the rate of change.

Growth Management Responses—The Reactions of Six
Communities To Urban Development Problems

Introduction

hile all the communities discussed at the Dallas
WWorkshnp had faced the common problem of

cxcessively fast urban growth, the preceding
section has shown that the manifestations of this growth
varied somewhat in type, and even more in specific
characteristics. Just as each town’s particular combina-
tion of urban development problems was unique, so too
were the clements of its available response mechanisms
—governmental organizations, public policies, planning
processes, legal authorities, financing systems, and the
values of its citizens, interest groups, and public officials.
Therefore, cach problem-solving approach was unique
1o the individual situation.

A number of different growth management techniques
used by the six communities were identified by Work-
shop speakers. Although a few of them have been em-
ployed by several lowns, no one device has been used
in all six. Similarly, although there are fewer legal forms
for instituting growth management than there are pos-
sible provisions and some mechanisms are fairly com-
mon, no one specific type of vehicle (other than legisla-
tive action in general) has been used by all the commu-
nities examined. Thus, the following synopses extracted
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from the workshop presentations reveal six distinct
growth management systems, which nevertheless exhibit
some recurrent forms and provisions.

Boca Raton, Florida

Reacting to their perception of impending overcrowding
and an associated reduction in their quality of life, and
sceing no action coming from their city council (which
Rick Miller said still does aot provide leadership), the
citizens of Boca Raton decided to act themselves. First,
they accumulated 5,000 signatures on a petition calling
for a public referendum, after which 41 percent of the
clectorate passed the initiative imposing on the city a
“growth cap’’ of 40,000 dwellings.

The intention, according to Bob George, was to stabilize
the population at a maximum of 105,000, However, he
said, the referendum did not prescribe any means for
implementing the restriction. Therefore, the city coun-
cil reacted in several ways. On the one hand, as Rick
Miller pointed out, the city purchased $33 million of
beachfront properties to prevent their development,
helping ensure that the population limit would not be
surpassed and that public recreation opportunities would
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be preserved for the future. In addition, the council im-
posed  development moratoria and arbitrarily passed
downzoning amendments. George said that these actions
were taken without duc process, resulting in a polari-
zation between the city and developers and a flurry of
legal actions. Miller said that at one point there were
21 active lawsuits between the city and various land-
owners,

As the largest single landowner and taxpayer in Boca
Raton, with about 3,300 acres in 1972, Arvida Corporation
had the number of dwelling units permitted on its hold-
ings reduced from 18,000 10 8,000 by the city’s implemen-
tation of the cap. Facing such a drastic reduction in de-
velopment potential, Arvida pressed suit and convinced
the court o order the 7oning changes reversed. How-
ever, the court also ruled that the cap concept was legal,
requiring only that the specific number be established
through a rational process. Following the circuit court
ruling in 1977, the city developed a growth control eco-
nomic model to analyze the effects of the cap and com-
pare them with those of aliernative growth control meth-
ods. According 1o Bob George, this model was created,
in part, because the city could get litlle meaningful im-
pact information from developers, who were afraid it
would be used against them.

San Jose, California

According to Larry Pegram’s description, the citizens of
San Jose have played responsible role many of their
city’s growth management actions. They began in the
1960s by voting o defeat proposed mu

sues, which denied funds for public capital

needed to support continued growth, Then,

public participated in the first commu y-wide cffort
to develop and adopt goals for the city. This was followed
in 1970 by the city council’s adoption of San Jose’s urban
development policy, which called for future develop-
ment to occur in an “orderly, planned manner,” intend-
ing that it uliimately produce “a balanced composition
of industrial, commercial, residential, and public uses
which preserve and enhance the existing environment.”
Pegram cited the policy's directive to the effect that
““urban development should occur within the city bound-
aries where urban facilities and services exist, or where
they are funded by new construction.”

In 1973, San Jose took a more substantive step, passing
“Measure B, 1o which Pegram referied - a3 mandate
for a growth management plan employing net benefit
analysis, performance targeting, and monitoring proce-
dures. The measure prescribed funds to be established
for capital facilitics and shified the city tax burden to
industrial users of public sen . In addition, Pegram
said, the city formed public 1ask forces to establish goals
and directions for San Jose’s growth management plan.
Through a series of public hearings, they explored al-
ternative forms and sizes for the city, which evolved into
a well-supported land use plan, commitment to an urban
strategy for achieving balanced growth, and guidance
for coordinating land use and transportation planning.

San Jose has used a number of 10ols and techniques to
implement its growth management plan. Larry Pegram

identified several tools, including development mora-
toria, limits on land areas available for development, and
“pay-as-you-grow developer-cost pass-throughs.” He also
mentioned that some citizens have contributed by prac-
ticing the philosophy (advocated by California Governor
Jerry Brown) of lowering expectations and developing
lifestyles suited to “an era of li o

Petaluma, California

Frank Gray brielly summarized the growth management
response in Petaluma, stating that the city first conducted
a review of available planning methods and implemen-
tation techniques, resulting in the city council’s adoption
of a 5-year, intermediate-range plan. The council then
developed and adopted a new implementation technique
designed to restore balance in the rate, type, and loca-
tion of residential growth. This “Comprehensive Resi-
dential Development Control System” (subsequently
challenged by lawsuits carried all the way 1o the US.
Supreme Court) was then integrated into a “Compre-
hensive Growth Management System,” which included
efforts to increase public services as well as industrial
and commercial development.

Boulder, Colorado

Boulder’s growth control ordinance (passed as a voter

initiative) was modeled after Petaluma’s program, al-

though Gray pointed out that it only imposes restrictions

on residential development. Bill Lanning specified that *
dwelling units were limited to 450 per year, with 175 |
allowed in the central core and 275 in the peripheral

area. Plans for these units must be approved under

Boulder's merit sysiem, which Lanning said allows no

room for negotiation between the city and developers,

providing only for approval or disapproval. In ad ition,

Lanning cited other restrictive measures taken by Boul-

der, including sewer and water limitations, zoning and

annexation requirements, and an active open space ac-

quisition program which has secured about 8,000 acres

(much of which Lanning felt would be suitable for de-

velopment).

Ramapo, New York

After 8 years of growing pains following completion of
the highway projects which made Ramapo easily accessi-
ble from New York City, its town government shouldered
the responsibility of acting to relieve the pressure, Jack
Keough reported that the town began planning in 1964
with 2 federal comprehensive planning assistance grant
under the Department of Housing and Urban Develop-
ment’s 701 program. In 1965, Ramapo's uncontrollable
and unpredictable tax increases stimulated a “taxpayer
revolution,” with growth management becoming a prin-
cipal political objective of a new town administration
elected over incumbents.

Following 2 years of planning and publi hearings and
a 6-month moratorium, the town adopted its master plan
in July 1966. In December of that year, it revised the zon-
ing ordinance to conform with the plan, A new official
map was published in 1967, followed in 1968 by revised
subdivision regulations. In 1968, Ramapo also adopted
its first 6-year capital improvements plan and began
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public hearings on further zoning changes that became
recognized as its growth control device. According to
Keough, the new regulations (which were redrafied after
the hearings and adopted by the town in October 1969)
completed the growih management system that had
evolved from the 1966 comprehensive plan.

Under the 1969 law, residential development became a
special permit use, rather than a use by right. The town
now requires special permits before accepting subdivi-
sion applications for review by the planning board. A
permit is issued by the town board on the basis of a de-
v.clopmeﬂl proposal’s score on a point system invalving
five growth coordination factors. These include the avail-
ability of public sewers, the adequacy of downstream
surface drainage capacity, the proximily to recreation
facilities, the proximity to firehouses, and the adequacy
of public roads. Schools were not included because the
town board has no autherity over them and therefore
cannot control their availability.

John Larkin said thit Ramapo had determined that a
5 percent annual growth rate would be manageable in
relation 1o the unused capacity built into its e ing in-
frastructure, its planned capital improvements program,
and its revenue expectations. Therefore, the point sys-
tem was intended 1o limit growth to 5 percent and direct
it to where adequate services would be available. Theo-
retically, the system would allow a maximum of 23 points
for one development. Although Larkin stated that this
was not actually possible for most undeveloped proper-
ties, he pointed out that tax maps showed enough devel-
opable parcels rating 15 points to allow the 5 percent
growth incrtement to be achieved.

Larkin noted that the point system was complemented
by a new capital improvements program designed to
“extend the necessary municipal services throughout the
remainder of the developable area of the town in 18
years,” at a rate which would add enough land with 15
points to maintain the 5 percent growth pace. Thus, all
landowners lacking the 15 points for their sites were
given indications as 10 when they might expect sufficient
services to allow them to develop. The system gave them
the option of waiting for their properties 1o mature in
this fashion, or of accelerating the process, either by
contributing enough funds to the capital improvements
program to buy the necessary points from the town, or
by building the required improvements themselyes.
Keough said that most likely the last option would be
economically feasible only if the 15 points could be
reached by adding drainage improvements or recreation
facilities before the town did so.

Salem, Oregon
Ed Stillings recapped the history of Salem’s attempts to
ide growth. In 1973, Salem and its two surrounding
counties approved the “Salem Arca Comprehensive
Plan” and designated an urban growth boundary encom-
passing 73 square miles centered on the city, which cov-
ers half that area. Oregon then established the state Land
Conservation and Development Commission (LCDC),
which subsequently adopted 19 goals having the force
of law. Since late 1977, Salem and the two counties have
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been reviewing the comprehensive plan to make it com-
patible with the LCDC's broad goals.

Two LCDC goals dealing with urbanization and housing
pertain especially to growth management. The first re-
quires designation of a growth boundary separating
urbanizable from rural land on the basis of both a “dem-
onstrated need to accommodate long-range urban pop-
ulation growth requirements, the need for housing,
employment  opportunities, and livability,” and the
and economic provision of public facilities and
The housing goal calls for inventories of b
able lands and plans which “encourage the availability
of adequate numbers of housing units at price ranges
and rent levels which are commensurate with the finan-
cial capabilities of Oregon houscholds and allow for
flexibility of housing location, type, and density.”

Responding to the first part of the LCDC’s housing goal,
Salem performed an inventory of vacant land, defined
as either parcels supplied with sewer and water services
which could be annexed by the city in the foreseeable
future, or subdivisions remaining to be built. Stillings
said that enough such land was found for 5 years of de-
velopment activity. In 1978, Salem's voters passed a
$3.5 million bond issue for park land acquisition, which
would be adequate for the amount of park space needed
within the urban growth area. (No funds, however, were
provided to develop the new parks.) In addition, the city
began developing an urban drainage management plan
1o be completed in 1981,

it ———— "

Although specific residential growth goals were
achieved, each communily experienced certain
side effects.

e e ——— —————— —— ——————

Attempting to coordinate these various efforts, as well
as to alleviate the increasing burden on ratepayers and
taxpayers caused by distant new developments requir-
ing costly sewer, water, and road extensions, Salem for-
mulated a proposed growth management plan for con-
sideration by the city council. Ed Stillings and John
Miller identified several goals for the plan, including:

*Shifting some of the extra costs of new growth from
ratepayers to developers and their buyers;

*Generating capital in proportion to new growth in
order to extend streets, sewers, and water lines 1o new
areas at the least cost to the public and private sectors;

® Encouraging development of vacant land where facili-
ties already exist or can be provided at the least public
cost;

¢ Ensuring that urban fringe developments meet stan-
dards for adequacy;

*® Upgrading deficiencies in the more developed core
of the city;

®Limiting growth to these areas expected 1o be annexed
within 10 years;

* Allowing new development anywhere within the urban
growth boundary, if developers pay for required im-
provements; and




é

*Maintaining a continuous 10-year supply of serviced,
developable land 1o avoid artific shortages and con-
sequent price increases.

Stillings described the components of Salem's proposed
plan. Firsy, the plan calied for designating the Current
Developed Area (CDA), covering all “residential and
commercial development [which| is complete, contig-
uous, and . . . reasonably compact and all approved sub-
divisions. He said the CDA basically matched the arca
served by existing urban services. The growth manage-
ment provisions were not to be applicd 1o the CDA,
necessitating a separate program to upgrade the substan-
dard facilities within it. Stillings also indicated that the
proposal “recommended that the city should work to
'maintain a running 10-year inventory of developable
and.”

To prevent more subdivisions being b without ade-
quate connections to major transportation routes, the
proposed plan called for 2 miles of arterials and 2 miles
of collector streets to be built for every 640 acres of
residential development. These standards were deter-
mined by Salem’s City Traffic Division 1o match existing
ratios in the city and assumed an average of four houses
per acre, each generating 10 vehicular trips a day. Also
in relation to arterials and collectors, the plan stipulated
bath a prohibition on dircct access to single-family dwel-
lings and limitations on access to multifamily residences
and commercial developments.

The plan recommended wat the city's capital improve-
ments program provide arterial and collector road ex-
tensions in 1/4-mile increments, but Stillings mentioned
no proposed construction rates for water and sewer lines,
nor how the city’s road-building program would be
funded. He did note that the plan suggested that de-
velopers wanting 1o build on unimproved sites be re-
quired, at their own expense, to fully improve all border-
ing or abutting streets and all those connecting 1o the
Current Developed Area. In addition, the plan called
for developers of such sites to provide all necessary
sewer and water extensions. Their option, of course,
would be to wait for the city’s improvements. Developers
making such improvements, however, would be entitled
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to reimbursements from subsequent developments using
the same facilities within 10 years,

Under the proposed growth management plan, the costs
of Salem’s sewer and water facilities specifically re-
quited 1o serve urban expansion areas would be paid by
either a new real estate transfer tax of 1 percent on the
sale price of all properties sold within the city limits, or
by an additional development charge of $0.131 per
square foot of property for each new residence outside
the Current Developed Arca. Annual development of
new parks was assumed 1o require 17.76 acres and
$532,000 to complement the 400 acres per year of pro-
jected residential development. It was recommended
that new park development also be funded by either
the same transfer tax or by a further development charge
of $333 per new unit. Revenue from the transfer tax
would be allocated 10 improvements in new and old
parts of Salem by a 40/60 ratio, whereas the development
charge funds would go only toward projects in newly
developing areas. In either case, the monies would not
go into the city's general fund, but would be earmarked
for specific programs to be designated by the city council.

Editor’s Note: The proposed growth management plan
as outlined here was submitted to Salem’s City Council
the day following the ULl Workshop in Dallas. According
to further information provided by Dr. Stillings, the
city took the proposal under consideration and referred
it to the Salem Planning Commission for review and com-
ment. Al press time, hearings and discussions were still
continuing on a few controversial provisions. Some de-
velopers objected to the street standards and to the small
size of the Current Developed Area, as proposed. Stillings
reported that the council members had not yet respond-
ed to these objections, but he felt they would probably
expand the CDA and ht defer the street standards
section for further consideration before acting on the
proposal. Stillings also stated that the council members
had postponed evaluation of the funding alternatives
until their positions on the other matters were resolved.
Nonetheless, he observed that the city manager and sev-
eral council members were optimistic about gaining
council approval, at least in principle, by July 23rd, or
at the latest, by the end of August.

Growth Management Resulis—The Effects of Growth
Management Actions on Six Communities

Introduction

peakers at the Dallas Workshop reported that, al-
S though each case study municipality had a different

approach, all five which had instituted growth con-
trols had reduced growth rates, While the specific resi-
dential growth goals were achieved, each community
experienced many side effects particular 1o its own situa-
tion. A few impacts, however, occurred with some fre-
quency. For example, land values—and therefore housing
costs—were apparently often affected, sometimes increas-
ing, sometimes decreasing. Project approval timing (and,
consequently, land carrying costs and house prices) in-

creased, and heavy legal costs accrued from lawsuits
challenging the controls.

Some programs have triggered development of vacant
urban lots and of higher density projects than had been
built previously, and, in several cases, public services
have been improved. In a few case study communities,
some commercial and industrial growth and redistribu-
tion have occurred, beginning to bring balance 1o land
use patterns, traffic flows, economic bases, and employ-
ment/residential opportunities, (Eventually, this may con-
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Erlbule to fuel conservation.,) The restrictions and costs
in a few of the municipalitics have forced some devel-
opers to build elsewhere, shunting unaccommodated
growth 1o towns lacking growth controls.

Many of these ad erately cre-
ated as steps in attai ing the residential growth goals,
of were expected as corollary results, Sometimes, how-
ever, they were not anticipated or were not found desir-
able. As the following descriptions will show, many
speakers also identified growth problems that remain
unimproved in the various communitics because no
direct efforts to manage them have yet been made. These
undesirable effects and persistent problems may be
tackled by further controls and programs as the respec-
tive municipalities continue to refine and improve their
management capabilities.

Boca Raton, Florida

Bob George indicated that Boca Raton’s growth cap had
fulfilled some of its- intended goals, enhancing existing
property values, thereby increasing development and
housing costs and triggering a reduction in demand and
development activity. According to George, the cily's
actions avoided any significant effects on low-income
housing. He expressed uncertainty, however, about the
possible long-range effects of the cap. Noting that it anly
applied to residential development (thus, it could have
no direct impact on other land uses) and only placed a
numerical limit on total development without dictating
any of its characteristics, George pointed out that the
cap would not definitely ensure either balanced or quali-
ty development in Boca Raton.,

Rick Miller observed that Boca Raton became a social
and economic “island” after the cap was imposed. The
new development and additional population that would
have come there, he said, were forced by the cap to
locate in other nearby jurisdictions where, because of
good site planning requirements, he felt they had been
developed well. Another result of the cap was that of
legal costs. The city spent about $1 million defending
its actions, while Arvida Corporation spent about
$500,000 challenging them, and further costs were ex-
pected because rulings were still being appealed,

San Jose, California

Larry Pegram cited several benefits from San Jose's
growth management activities. The residential growth
rate had decreas.cd from 12,000 dwellings per year in
1972 to 6,500 in 1978, and was approaching the goal set
forth in the city’s growth management plan. Average
residential densities had increased, while individual
units had become smaller, and more townhouses, con-
dominiums, and rental developments had been b
Also, Pegram noted that the location of industrial devel-
opment had begun to shift and the ansit system had
begun improvements. He felt the growth management
plan was working well 1o stimulate in

over land, bringing the use of city facilities up 1o their
maximum capacitics, Furthermore, new  employment
opportunities had developed in downtown San Jose,
as well as improved urban services.
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In general, Pegram felt that the public was no longer
interested in the expansion of San Jose but instead in
the services and quality of life it could provide. Although
he thought growth management had “raised the muni-
cipal quality of life in San Jose,” he made it clear that
problems remained. The growth rate was down, but San
Jose still received 55 percent of the new housing units
authorized in all of Santa Clara County between 1975 and
1978, which, Pegram implied, was a disproportionately
high distribution. Another county-wide problem he iden-
tified was the lack of employment opportunities com-
pared to housing availability, an imbalance he said was
worst in San Jose and had become more severe due to
inadequate job growth. Pegram also mentioned that tax
distribution inequities remained, and that San Jose still
had the longest average commuting distance (16 miles)
of any city in the country and experienced intense traf-
fic congestion daily.

One other impact of San Jose’s growth management plan
was that housing prices had cscalated, making the city
unaffordable to many. Pegram said only 12 percent of
San Jose’s residents could still qualify to purchase the
houses in which they lived. Dick Randall cited cost in-
creases as well, stating that growth management had
added about $1,500 to the cost of a house, and that,
as the amount of land available for development had
decreased, land costs had risen from 9-15 percent of a
new home's cost in 1972, 10 18-24 percent. He also men-
tioned that subdivision approvals were taking as long
as 2 years to obtain, implying that land carrying costs
had increased as well.

A recent study of Boulder’s major employers
showed that the cily would need enough new in-
dustry within 2 years to employ 6,000 people.

Similarly, neither speaker provided any figures for com-
paring San Jose’s rates of total housing price increases,
ecither before and after its growth management imple-
mentation, or with comparable communities lacking such
programs. Nor did Larry Pegram cite any trend data or
pre-1973 statistic for those who could afford to buy their
own houses. Nevertheless, Pegram stated that San Joseans
were beginning to demand new ways to deal with the
economic situation. The city’s government would have
to face the dilemma and cither undertake a second
generation of governmental actions (such a< rent con-
trol, resale price control, or requirements for iielow-mar-
ket-rate housing) to stabilize housing costs, or deal with
the issue of increasing the housing supply.

Petaluma, California

Frank Gray affirmed that Petaluma’s “truly comprehen-
sive” growth management system had begun to achieve
its multiple purposes. The residential growth rate had
been reduced to the planned 6 percent per year, and the
mix of housing types had been balanced with the com-
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munity’s needs through the erection of multifamily
devnfopmems. The pressure of urban expansion on
Petaluma’s castern agricultural valley had been re-
lieved, and the more established western hills section
Was once again experiencing construction and recon-
struction activities.

Gray said that Petaluma had updated and expanded its
sewage freatment and water supply systems to meel both
present and future needs, in conjunction with the regu-
lated growth rate. In ddition, the city’s schools had
returned 1o single sessions with manageable class sizes.
Finally, Petaluma had started a program to balance local
industrial and commercial expansion  with residential
growth,

Boulder, Colorado

Frank Gray stated that Boulder’s residential growth rate
goal was being achieved, but Bill Lanning provided more
specific descriptions of the effects the control had had,
Lanning said that, because approved subdivisions were
exempted from Boulder’s ordinance, the number of
dwellings built in 1977 exceeded the previous high rate
of 1,00 per year, and that in 1978 the target of 450 was
still surpassed by 300 units. This suggests that the rate
is indeed coming down, but Lanning said that the alloca-
tion of 175 allowable units per year to the urban core
area was not realizable because development opportuni-
ties were 100 few. Thus, he felt that the ordinance’s
net effect would be a limit of only about 300 units per
year.

Lanning noted that developers in Boulder must now
select sites very carefully, using the city’s merit system
for evaluating alternatives, rather than their own judg-
ments of the right places to build. He said that the year
presently required to complete the planning piocess and
gain subdivision approval caused high risks to developers,
who now face about 18 months to reach the start of con-
struction. Lanning felt that such careful planning and
architectural controls for  moderate-income  housing
would lead to “windfall profits for the initial buyers
who ostensibly would be getting qualitics in their proper-
ties for which subsequent buyers would be willing to
pay a good deal more.

Another potential impact of Boulder’s growth limit which
Lanning identilied would be the elimination of both
small and large builders from the marketplace, although
he also said that developers’ profits had greatly increased.
Noting that Boulder had no vacancies in rental housing,
he said that the ordinance did not provide adequately
for the city’s needs in that category or in single-family
dwellings. Another deficiency in the growth control
scheme was that it did not address the imbalance be-
tween Boulder's housing supply and its economy and job
base. A recent study of Boulder’s major employers
showed that the city would need enough new industry
within a cauple of ycars 1o employ 6,000 people.
Ramapo, New York

John Larkin stated that Ramapo’s growth management
program did, initially, control the town’s growth rate
at approximately the level intended. Its cffects, however,
had been diluted by major economic factors such as in-

Workshop

flation, rising interest rates, and energy shortages. The
town’s capital improvements had fallen behind schedule
because the designated funds had been expended more
rapidly than expected due to unflation and the clean-ups
needed following storms Doria and Agnes in 1971 and
1972,

Milton Shapire said that rather than staging private
development in sequence with public improvements,
as intended, Ramapo’s requirements had effectively
stopped  development of properties lacking enough
points for special permits. Most such properties were
under 50,000-square-foot, single-family, residential zon-
ing, which would allow developers to build on large lots
of perhaps 2 to 5 acres. However, Shapiro stated that as
it was formulated, the plan for extending public improve-
ments to these properties created an 18-year waiting
period before most of them could become finished,
developable lots. Since the town had stopped funding
improvements and had not met its completion sched-
ule after the program’s first few years, and the econo-
my had become such that developers would not realize
profits if they built improvements themselves or devel-
oped large lots, these propertics were not being
developed.  Shaj said that their values had
dropped to one-fifth of what they had been in 1970,
Although he did not mention how low they would need
to go to make development profitable, he did say that
assessments on these properties had been reduced,
thereby diminishing some contributions to the town's
tax base.

One indirect effect of Ramapo’s program, in Larkin's
words, was that builders and developers were “filtlercd
out,” meaning that only those wanting to develop proj-
jects of quality for the long-term future would build in
Ramapo. Shapiro said that many developers had merely
moved their activities to adjacent towns, suggesting
that nearby growth rates may have been comparably in-
creased as Ramapo’s came down,

Salem, Oregon .

Although Salem's growth management plan was only a
proposal, John Miller and Ed Stillings made several pre-
dictions in their Dallas presentations regarding its proba-
ble effects. They both said that it would not directly limit
cither the total amount or the rate of future growth in
Salem. In fact, Stillings indicated an expectation that
development would continue at the previous 400-acre-
per-year rate, although he did not suggest how long it
might do so. Stillings also said that bypassed lots
within the Current Developed Area would be developed,
and both speakers said that leap-frogging would be re-
duced, creating a more compact urban development
pattern as more developers sought 1o minimize costs
by building on sites closer to urban infrastructure, Re-
ferring to the specific pattern of development which
would result from implementation of the growth manage-
ment plan, Stillings indicated that it would not include
a physical plan dictating locations, and noted that the
ultimate configuration “will depend upon decisions made
within the development industry as to where new devel-
opment will occur, and decisions made by the city wi
respect to the location and extent to which facilities
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are funded through Capital Improvements Programs.”

Suggesting that there had been no attempt to predict
the effects of Salems growth management plan on land
prices, and perhaps implying that there was no com-
prehensive  economic analysis to support the above
expectations, John Miller said “we have no idea of
the financial consequences of our proposed actions,”
He stated that the proposal would greatly reduce the
land supply by making much of it unfeasible 10 develop,
thus increasing values on properties either adjoining
the Current Developed Area or receiving city-funded
improvements, Miller predicted “that speculative hold-
ing of these lands will increase, and the prices of the land
sold will increase 20 1o 30 percent,” Regarding the effects
on prices, Miller suggested the likelihood that Salem’s

Opinions—~Participant Position
Growth Management Issues

Introduction

ost of those who spoke during the Dallas Work-
Mshop expressed personal opinions on one or

more of the many complex questions pervading
growth management debates. Their conclusions and
recommendations indicate their individual attitudes
toward the issues and convey the lessons they have
learned thus far,

Since the speakers did not debate, or, for the most part,
even try to predict such intangibles as the directions
growth management efforts might 1ake in the next de-
cade, those concerned with looking ahead must use thy
own knowledge and judgment. Because all the part
pants are responsibly involved in key activities affecting
growth and its management, th i

can be regarded as representing or leading significant
constituencies. Thus, these views likely indicate some
of the questions 1o be debated and goals 1o be pursucd
in the years ahead. Actual developments will, of course,
depend on how influential and persuasive the individuals
and constituencies are, whether they contribute more
to conflict or to cooperation, and whether their purposes
and viewpoints are shared and supported by public de-
cision makers and voters.

Growth Management Purposes

Apparently doubting that there is extensive support for
growth control measures, Dick Randall suggested thai
it is only the recent arrivals in the communities who want
to limit new development in order to prescive those
qualities which attracted them originally. Bill Lanning
agreed, stating it was newcomers who passed Boulder’s
initiative restricting its residential growth rate, Rick
Miller felt that many advocates of Boca Raton’s growth
cap had lived there 5 years or less, He exprossed the view
that the growth control proponents did not want to
change lifestyles, as continued growth required, and that
they could afford development limitations because their
livelihoods were not linked ta the city's economy. Miller
also called the cap purely an emotional reaction to
growth because Boca Raton had previously adopted a
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high growth rate would sustain sellers’ markets for both
land and housing, which, he said, would hurt consumers
(especially those with low incomes).

In the short run, Miller said that some developers who
had already invesied in land and improvements could
experience substantial losses from imposition of the
proposed growth management requirements. In the long
run, he felt that the risk of developers losing front-
end capital would not increase because the system would
be relatively simple, the standards clear, and the period
of uncertainty of approval would be short, Overall, how-
ever, Miller predicted: “the high costs of right-of-way
acquisition, escalating prices for land, and inflated materi-
als prices will force the private sector to carry much of the
burden of expansion beyond anticipated levels.”

on Some Controversial

comprehensive land use plan in the late 1960s that in-
volved substantial downzoning based on well-executed,
detailed studies.

None of the speakers went into detail or cited hard evi-
dence supporting his position on this matter. That fact
actually reinforces the implication that communities
considering significant growth-rate reductions must be
careful first 1o identify and assess the int- . tions of both
proponents and opponents of the reductions and then
must ensure that any decisions made do not favor ex-
cessively a vocal minority over the general interest of
the public.

Various views were presented in Dallas regarding the
basic objectives of growth management efforts, In his
opening remarks, Workshop Co-morlerator Roy Drach-
man said that, even though proponents of growth-rate
reductions often will not admit the local programs
under discussion are merely altempls to slow or stop
community growth. As an alternative, he prefers to “pre-
pare for growth,” plying that communities can devise
ways 1o do so efficiently and effectively if they apply
themselves. The strategy of preparing for growth, of
course, requires that communities know well in advance
what types and amounts of land and other resources will
be needed for what uses in what locations at what times,
which is quite a tall order,

This “need for some predictability” of development pat-
terns so that the public sector can economically fulfill
its related responsibilities was identified by Frank Gray
as one of the primary purposes of growth management.
Achieving that predicability would scem to require so

ctal choices about realistically manageable growth alter-
natives, which turn will suggest compatible private
development activities. Gray said later about Boulder
that the most profitable housin, ngle-family detached
—was nol necessarily the type most needed. He stated
that developers gencrally respond 10 profit rather than
demand and concluded that a comprehensive growth
management system employing single-family  disincen-
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tives and allowances for multifamily development was
fequired to achieve a housing balance in Boulder.

Dick Randall and Tony Trella both seemed to support
Gray’s view. Far example, Randall suggested that the main
intention of growth management was to provide planned,
balanced growth (which he considered hard to sell 1o
voters), not to eliminate development. He cited the need
for better planning and proposed a few broad parame-
ters, such as people being important, along with wildlife,
agriculture, and other aspects, and goals being realistic,
not utopian. He did not, however, propose either a def-
inition of balanced growth or a way o integrate values
of the public-at-large in planning, both of which are key
elements of effective growth management programs,

Trella noted that the motives behind growth controls in-
clude a lack of public confidence in both government
and developers and the absence of a good planning sys-
tem that tiuly understands the real problems of the world
today while simultaneously looking toward the future in a
meaningful way, John Miller stated simply that growth
management planning is needed to make Oregon livable
in the future. Panelist Gary Cinti expressed the view that
the purpose of growth control is usually misinterpreted
because the term is only a euphemism employed by
people who really want to prevent change, not manage it.
But, by definition, management {or control) means direct-
ing the course of change, and no system can be static.

Growth Management Systems

Many workshop participants made judgmental remarks
reflecting their preferences for various aliernative ele-
ments of growth management systems. Most of these
comments referred to planning criteria and decision
processes. Some, however, addressed organizational
structures. For example, Dick Randall criticized the awk-
ward government situation in California, where, he said,
as many as 17 different state agencies, each with numer-
ous departments, can get involved in planning.

Larry Pegram praised the contributions of the citizen task

- forces in the establishment of goals and directions for San
Jose’s growth management plan. He favored the com-
munity-wide public participation effort, which produced
a plan that is “totally voluntary,” not dictated by inflexible
voter referenda or costly court trials.

Frank Gray strongly criticized the initiative process (by
which Boulder created its residential growth control) as
being too immutable. Instead, he advocated the legisla-
tive mechanism so that the parameters of growth controls
can be changed annually to fit fluctuations in the de-
velopment process.

John Larkin espoused legislation (spec

ally, zoning law)
as an appropriate vehicle for balancing both the rights

and the respons es of individual owners and com-
munities. This supports the general principle that to be
effective the specific components of any growth manage-
ment system must be designed 1o be manageable. That is,
they must be readily adaptable, with some elements be-
ing modified and others being added or climinated as ap-
propriate, to respond efficiently to changing circum-
stances and values.

Contrastingly, Milton Shapiro expressed bitterness about
the fact that Ramapo's growth management plan was es-
tablished by a legislative process. His objection was that
legislation is too fixed because the program “cannot be
abolished when it is no longer needed” since the voters
would remove any official attempting to do so. He be-
lieves the need for growth control has passed, since de-
velopment in Ramapo has been haled by the lack of
capital improvements by the town and the prohibitive
cost of developers providing them in today’s economy.
Shapiro expressed frustration because he does not know
how to get political action to eliminate the ordinance.

Several persons at the Workshop spoke against litigation
and other antagonistic approaches to resolving growth
issues. In general, Gary Cinti feli that “too much energy is
spent on [determining] who s right, and not enough s
directed at solving actual problems” because people re-
act to problems and proposed solutions by taking oppos-
ing positions instead of cooperative action, Bob Hoffman
agreed that lawsuits are not a constructive way to resolve
growth management issues. He and Frank Schnidman
both suggested that litigation has been misdirected,
focusing on the growth management concept rather than
on the facts of each case. Schnidman said that courts tend
to assume local governments are correct in the reasons
for their actions, a view supported by Milton Shapiro’s
evaluation of the Ramapo case.

In contrast, Frank Gray cited the ultimate process used in
Petaluma as a good example of communication and co-
operation among different interests. He said that after the
litigation ended, the city and its challengers got together
to rectify incquitics they both recognized in the system.
They shared information necded to understand each
other’s situation and purpose, and worked out improve-
ments acceptable to all. As a result, he said, Petaluma’s
third generation growth management system effectively
reflects inherent limits 1o growth, while still allowing
highly profitable development. Gray indicated that if such
cooperative, participatory efforts were undertaken in the
analysis and planning stages of the legislative process,
before substantive decisions were made, much of the
more costly litigation afierward could be avoided.

Societal Values and Needs and
Development Standards

In Dick Randall’s view, San Jose’s new general plan
{spearheaded by a new city manager who had come from
Boulder) reflected the attitude that “people were no
longer of any importance.” He indicated that the growth
rate adopted by San Jose is inadequate to fulfill the city’s
responsibility ta provide housing for its own youth grow-
ing up as well as for the new arrivals it is intended 1o ac-
commodate. Randall expressed the opinion that people
do not want to live in high-density housing. He said that
most Americans want single-family detached houses, ““a
linde piece of God's green carth, . ., and a barbeque in
the backyard” to call home. His belief in the public’s de-
sire for single-family detached dwellings was echoed by
Bob Nahas, but obviously contradicts common growth
management objectives of diversifying housing types and
increasing densities to achieve more efficient use of land.
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1:’"5 contradiction points 1o some even broader ques-
tions: How should public needs and desires be deter-
mined? Whar development and design standards are in
the best public interest? How should these standards be
established? Who should set them? How should they be
implemented?

Remarking that the cost of unmanaged growth is too
high, but that “the cost of misguided controlled growth is
unacceptable,” Randall recommended that people’s
needs and desires be identified through market research
techniques. No further comments were applicable to the
first question, but several remarks pertained to the
second. Again, it was Randall who ized San Jose's
standard street widih (“set by our fire chief and a dead
elephant”) as being excessive and a waste of money, just
like the city's requirement for creating bike paths by
simply widening sueets further with paving strong
enough to support car traffic.

Milton Shapiro called Ramapo’s special permit standards
“artificial,” because the town does not control the loca-
tion and construction of firchouses and state, counly, or
village roads {making them unalterable factors in a de-
veloper’s point scoring and negotiations with the town),
and also because (in his opinion) the town docs not need
parks within 1/4 mile, or even 1 mile, of every new de-
velopment, or sidewalks on both sides of streets other-
wise developed only on one side. Thus, he felt that
Ramapo’s point system for approving developments is
not adequately related 10 real needs. He said he had no
objection to the praciice of phasing private development
in sequence with public improvements if the town ful-
filled its role and actually provided those provements.
But he felt that the 18-year period prescribed for total
completion was unreasonable.

In comments pertinent to the second question concern-
ing the best standards for the public interest, John Miller
warned that Salem’s proposed street design standards
and access limitations were based on “perfect systems’—
theoretical, textbook absiractions which oversimplify
reality and ignore significant factors. He said they would
be unaffordable because the growth management plan
would double the miles of collectors and arterials, would
necessitate frontage roads in new developments (thereby
decreasing lot yields by 1012 percem), and would in-
crease the cost of other improvements, Miller said that
alternative techniques for access to coliector streets, such
as T-turnarounds, courts, and loop drives, had been re-
jected “based on the tendency of planners to transcend
reality and nore practical, il unconventional, solu-
tions."

Related to the question of who should set standards,
Miller said that under Salem’s growth management plan
the new city manager would be performing “a delicate
balancing act.” He would be trying to blend inputs from
both private developers and public interest groups in for-
mulating policies to minimize the inequities of the sub-
stantial changes in development rules without sacrificing
the growth management objectives. Such an arrange-
ment, however, suggests that considerable power would
likely be vested in a position that might not always be
filled by individuals with the wisdom of Solomon.
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Bob Hoffman suggested that “developers really do not
have the pulse of the public” because they concentrate
primarily on getting projects built. Due to the time re-
quired to do that job well, they might not have sufficient
opportunity and exposure to learn of public needs and
desires. On the other hand, Tony Trella contended that
public and private planners, designers, and regulators
also lack knowledge of the real world. He expressed the
belief that they are not adequately educated, trained, or
otherwise qualified 10 make the kinds of decisions they
must make. John Larkin disagreed with this and other
criticisms of planners, saying that their decisions were
merely responses to public demands.

Pertaining to how standards should be set, Larkin com-
mented on the value of the analyses that Ramapo con-
ducted in order to develop an appropriate plan and point
system. He indicated that these studies were critical be-
cause they provided the knowledge required 10 manage
growth sensibly. In fact, he felt that the insight and un-
derstanding he gained from the studies were more valua-
ble than the point system itself and suggested that he
could review development proposals just as effectively
without the plan, as long as he had the knowledge pro-
vided by appropriate analyses.

Summary Opinions

Several workshop participants made comments which
might be taken as general summaries of their positions
on growth management.  Despite the problems he
pointed out (including the high price of land), Dick
Randall thought the overall situation in San Jose had im-
proved under growth management, and he was still
happy 10 be building there. Milton Shapiro said that
Ramapo’s program would be acceptable to him if the
town would provide the infrastructure and other services
needed. Lacking such provisions, he chose to label
Ramapo’s requirements discriminatory. John Larkin dis-
agreed, saying that the program is not exclu ionary.
Larkin went on to conclude that growth can effectively be
managed, bul stated that “it takes hard, well-directed,
consistent effort to do it.”

Jack Keough's position on the Ramapo program was in-
definite. He said he did not know whether it works 1o
control growth or not, because, since its establishment,
growth throughout the Northeast had been limited by
major economic factors such as the ra ly rising price
and increasing scarcity of oil, and general inflation, Given
the magnitude of those factors and the inability o identi-
fy developers who would have built in Ramapo anyway,
had it not been for the town’s regulations, Keough con-
cluded that he could not identify separately the specific
effects of the program, and therefore could not evaluate
its usefulness. In contrast, advocating the growth manage-
ment plan then proposed for Salem, John Miller stated
that "its focus is immediate, its goals are realistic, and its
effects are measurable.”

Bob Nahas, on the other hand, scemed opposed to the
whale growth management effort. He wondered what
had happened 1o our “faith in the discipline of the mar-
ketplace,” and skeptically asked whether “planners can
do a better job for us than the marketplace,”
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What Lies Ahead?

Only two Pparticipants ventured specific predictions of
future development, although many recommended ap-
Propriate courscs of action or needs that should be taken
on in the coming years.

Bill Lanning, scconded by Hal Imus, forecast that the
19805 will indeed be a decade of i ations on land de-
velopment because of the likelihood that many cities
will be using growth controls., Tony Trella agreed with
Lanning’s conclusions but for different reasons. He felt
that the national prioritics for the 19805 will be encrgy,
inflation, and survival, In his view, the energy situation
“will have a tremendous, immediate impact on all aspects
of social and economic life in the United States.” Without
being specific, he stated that that fact, coupled with the
continuation of general inflation, will have the greatest
effect on what developers do in the next decade.

The numerous proposals for future action put forth dur-
ing the Dallas Workshop covered a wide divensity of sub-
jects and ranged from the highly general o the fairly
specific. Perhaps they portend upcoming developments
in the realm of growth management, .

Apparently following through on Roy Drachman's recor
mendations to “prepare for growth,” Tony Trella sug-
gested two basic avenues for overcoming what he per-
ceived as the lack of qualified individuals dealing with
growth management problems on behalf of both povern.
ment and industry. He observed that decision makers will
have 10 make compensatory adjustments on the one
hand, and that, on the other, the educ v of growth
managers (whose roles are increasingly important) must
be improved to make them more knowledgeable of 1he
real world. Also voicing the theme of education, Larry
Pegram stated that the land development community is
responsible for informing government officials and the
public about the business realities it faces,

Several suggestions were made regarding appropriate
responses lo current circumstances in four of the case
study communities, Looking back on the trail of growth
management in Boca Raton and the $1.5 million already
spent on legal costs by the city and Arvida Corporation
combined, Rick Miller said that the company now wants
to normalize its relationship with the community and re-
store the trust it has lost.
e ————————
A theme commonly stated was that developers
should abandon their usual reactive posture on
growth management and become more fully in-
volved in the interaction that produces and imple-
ments growth management policies.

e e e

Dick Randall indicated that, in order to make it more
complete and effective, San Jose’s growth management
program needs more rational design standards

while, reacting to the inadequacies he has iden
Boulder’s system, Frank Gray is pushing for changes so
that commercial and industrial growth are managed in
concert with the residential development that is now
regulated.

Milton Shapiro’s advice to anyone trying to develop land
in Ramapo is to negotiate with the city to buy out the
points needed for approval, because in the long run this
is cheaper and quicker than waiting for city improve-
ments which, he said, might never be made. On the other
hand, John Larkin said that developers will get approvals
easily if they come to Ramapo with long-term commit-
ments and provide good designs.

Similar to the last two examples, most participant recom-
mendations were aimed at advising developers on the
roles they should play in future growth management ac-
tivitics. The most common theme, in essence, was that
developers should abandon their usual reactive posture
on growth management and become more fully involved
in the interaction that produces and implements growth
management policies and plans, As Ed Bacon put it, de-
velopers need to take a leadership role and change their
image. Bul he wondered whether they really know what
to do.

In general, Bacon said that developers need to get the
message coming from the growth management move-
ment, listen to it, and heed it by changing their views of
appropriate development and by responding with new
types of projects. More specifically, he endorsed the
common growth management objective of filling in holes
in the urban fabric by developing vacant, anderutilized
lots that do not pay for public services already in place.
He said developers need to change their usual stance and
work toward this objcctive because cities cannol spread
outward indefinitely. Looking bricfly at the other side of
the coin, Roy Drachman said that in order 10 develop

ner cities, municipal governments must extend them-
selves 1o entice developers and help them succeed. As
Hal Imus put it, communities must ease the assembly of
land by preparing a favorable investment climate.

Apparently supporting Bacon's advice that developers
take the lead, Gary Cinti recommended that in order to
avoid the impusition of growth controls developers must
solve growth problems before the government inter-
cedes. Frank Gray agreed that developers should think
ahead 1o avoid the need for litigation, but he seemed 10
doubt their ability 10 solve growth problems without gov-
ernment action. Thus, along with other participants, he
suggested that developers should get involved early in
the legislative process to make sure it works for them,
rather than try to change legislation after it is enacted or
wait to fight growth management plans when they come
up for legislative approvals. Of course, developers will
have to convince the public of their credibili y in this
involvement. And they will have to give, as well as take,
individual benefits, so that solutions are truly equitable
and not unduly favorable to any one interest group,

Bob Hoffman urged that developers join forces with
other development interests and industries Similarly,
Larry Pegram suggested pulling together all facets of the
development community in an active coalition. Hoffman
went a few steps further, He recommended that builders,
developers, landowners, and industrial BIOUps reorganize
themselves as representatives of “land consumers” and
bring facts into the legislative process in a high-quality,
edurstional  manner, He suggested  that  developers
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should utilize environmental laws to @ advantage by
insisting that environmental impact staiements be re-
quired beforc adoption of guided growth plans and by
challenging the adequacy of such EISs and then taking
them to court, which would tie up plans long enough to
do a lot of building. Hoffman and Schnidman both
seemed to advise against challenging the concept of
guided growth, apparently implying that it should be as-
sumed as a right of government. Insiead, they both

scemed to agree that, e maodifications to restrictive
growth controls can bi ained, if the facts relied upon
in each case (that is, the specific problems and solutions
and their effects) are challenged and proven incorrect or
illegal, preferably carly in the decision process.

Finally, Bob Nahas tossed in perhaps the strongest word
of advice for the advocates of public growth manage-
ment: “Growth management cannot go only part way; it
either must take over the marketplace, or leave it alone.”
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With Fortunes Rising, Counties
Cut Into Power Base of Cities

By JoHN HELYAR
Staff Reporter of THE WALL STREET JOURNAL

HE COUNTY, ONCE RIDICULED as “the dark continent of
American politics,’! has emerged as a major governmental power.
Increasingly, counties dominate decision-making for major cities
and offer regional solutions to metropolitan and rural problems.
Decades of shifting demographics, lobbying clout in Washington and
the policies of former President Richard Nixon all have helped propel

county government to the forefront. Mr. Nixon's

“new federalism"” of the early 1970s fueled the as- |f|Jl1J LI}
cent. Counties were given a big piece of the revenue-
sharing action and since have been dealt into a suc-
cession of other federal programs. With that federal -,
stimulus and their own broad bases for raising reve- %

nue, many counties now boast a fiscal strength and
management sophistication that their municipal It M il
counterparts can only dream of. L

Fairfax County, Va., and neighboring Washing-
ton, D.C., show how stark the contrast can be. Even with constantly ex-
panding operations and increasing costs, Fairfax managed to cut its prop-
erty-tax rate in three consecutive years. A burgeoning tax base has been

by the county's economic-development program, considered
among the nation’s most sophisticated.

The computerized cash-flow management and real-estate assess-
ment systems of Fairfax are regarded as national models. Its bond ratings
are AAA. John Shannon, assistant director of the Advisory Commission
on Intergovernmental Relations, describes Fairfax as *‘about the ultimate
in powerful regional government,” representing both consolidation of
functions and strong economic growth.

UT THE DISTRICT OF COLUMBIA faces a budget deficit of $419

million and has little choice but to raise taxes sharply. That ac-

tion could accelerate the suburban-location trend of business that

Fairfax has been encouraging in nationwide advertisements. The
message: “'All the advantages of proximity to Washington without the dis-
advantages of big-city problems."

In contrast to the poverty in Washington and many other cities,
Fairfax County has one of the five highest median family-income levels in
the country. ‘‘We've been blessed with money,” acknowledges James P.
McDonald, deputy county executive. ‘‘We obviously don’t have the same
kinds of problems as, say, Newark, N.J.”

The decline of cities has received a good deal more attention than
the rise of counties. The predictably comfortable, suburban nature of
counties often fails to stir the imagination. But in many places, the fall of
cities has coincided with (and contributed to) the rise of counties.

County, for inst the city of Cleveland
and 59 suburban communities. The county has taken over a host of ser-
vices once handled by city government—medical facilities, welfare pro-
grams, jails—while special regional districts manage sewer and transpor-
tation systems. The county also has assumed local obligations for match-
ing several federal grants. Some of the money has been used to renovate |
Playhouse Square, a decrepit zone in downtown Cleveland.

S CITY OFFICIALS SURRENDER their power bases, depart-

ment by department, counties aclinog as fiscal angels of mercy

also can become political ‘angels of death. The result, warns

Thomas Cochran, chief lobbyist for the U.S, Conference of May-
ors, can be to leave white suburbia firmly 1n charge of the black inner
city. “You can talk all you want about the efficiencies consolidation can
bring," he says, “‘but never forget the race problem."

Just such a proolem is brewing in Wayne County, Mich. About half
Detroit and half suburbs, Wayne is among the largest and most financially
troubled counties in the country. Last week, county residents voted to cre-
ate a charter commission that will recommend whether to replace the
present tangled system with a strong, elected county-executive form of
government. Republican Gov. William Milliken calls replacement a neces-
sary antidote, Democrat Coleman Young, black mayor of the predomi-
&nﬁl‘ly black city, calls it a racist move designed to confiscate his political

However the issue is resolved in Michigan, Bernard Hillenbrand,
executive director of the National Association of Counties, favors having
countles convert, as a general rule, to the kind of elected *'strongman’
system proposed for Wayne. Mr. Hillenbrand's association, built from a
one-man outfit with a budget of $18,000 in 1957 to a 155-employe, $5 million-
budget organization, is a lobbying force to be reckoned with. Having won
for the counties the early slices of the revenue-sharing pie in 1972, the

iation has pushed per ly for generous shares of federal job-pro-
grams money and other major grants.

C OUNTY GOVERNMENT MIGHT LOOK like the inevitable wave

of the future, but it certainly won't sweep the country. In New
England, for example, county governments traditionally have
been weak; Connecticut and Rhode Island don't even have them
as such. And in some Midwestern states, county powers are narrowly pre-
scribed by state laws; counties in Iowa and Indiana are forbidden to have
a strong elected or appointed executive.
power of counties probably will continue to be greatest in the
West, where California in particular has been a pioneer. Los Angeles
County, the first to experiment in the 1950s with the subsequently wide-
spread practice of contracting with municipalities for services, is often |
cited as a model urban county. “'Many people are uncomfortable with a
super-metropolitan government,” says the advisory commission's Mr.

il e Rt S e e T T s

Shannon. ““The county is a kind of poor man's alternative.'
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With Fortunes Rising, Counties -
- Cut Into Power Base of Cities =1

| By JouN HELYAR

1 Staff Reporter of THE WALL STREET JOURNAL

| HE COUNTY, ONCE RIDICULED as “the dark continent of
| American politics,’! has emerged as a major governmental power.
| Increasingly, counties dominate decision-making for major cities
1 and offer regional solutions to metropolitan and rural pmblem
{

|

Decades of shifting graphics, clout in
the policies of former President Richard Nixon all have helped propel
county government to the forefront. Mr. Nixon's

| “new federalism'" of the early 19705 fueled the as- |
| cent. Countles were given a big piece of the revenue-
1 sharing action and since have been dealt into a suc-

{ cession of other federal programs. With that federal = /
stimulus and their own broad bases for raising reve- 7%%

| nue, many counties now boast a tiscal strength and

1 management sophistication that their municipal i M il

i counterparts can only dream of. LUALLLL

i Fairfax County, Va., and neighboring Washing-

{ ton, D.C., show how stark the contrast can be. Even with constantly ex-

! panding operations and increasing costs, Fairfax managed to cut its prop-

| erty-tax rate in three consecutive years. A burgeoning tax base has been

| spurred by the county's economic-development program, considered

{ among the nation's most sophisticated.

{ e comp! d cash-flow g t and real-estate assess-

Ji ment systems of Fairfax are regarded as national models. Its bond ratings

|

!

are AAA. John Shannon, assistant director of the Advisory Commission
on Intergovernmental Relations, describes Fairfax as “‘about the ultimate
in powerful regional government,” representing both consolidation of
functions and strong economic growth.

l. UT THE DISTRICT OF COLUMBIA faces a budget deficit of $419
| million and has little choice but to raise taxes sharply. That ac-
3 tion could accelerate the suburban-location trend of business that
Fairfax has been encouraging in nationwide advertisements. The
} message: Al the advantages of proximity to Washington without the dis-
| advantages of big-city problems.”
| In contrast to the fpover:y in Washington and many other cities,
| Fairfax County has one of the five highest median family-income levels in
{ the country. '‘We've been blessed with money,” acknowledges James P.
{ McDonald, deputy county executive. *‘We obviously don't have the same
| kinds of problems as, say, Newark, N.J."

The decline of cities has received a good deal more attention than
the Tise of counties. The predictably comfortable, suburban nature of
counties often fails to stir the imagination. But in many places, the fall of
| cities has coincided with (and contributed to) the rise of counties.

{ Cuyahoga County, for instance, encompasses the city of Cleveland
and 59 suburban communities. The county has taken over a host of ser- |
vices once handled by city government—medical facilities, welfare pro-
grams, jails—while special regional districts manage sewer and transpor-
tation systems. The county also has assumed local obligations for match-
ing several federal grants. Some of the money has been used to renovate |

Playhouse Square, a decrepit zone in downtown Cleveland.

S CITY OFFICIALS SURRENDER their power bases, depart-

ment by department, counties acting as fiscal angels of mercy

also can become political angels of death. The result, warns

Thomas Cochran, chief lobbyist for the U.S. Conference of May-
ors, can be to leave white suburbia firmly in charge of the black inner
city. *“You can talk all you want about the efficiencies consolidation can ||
bring,"” he says, “but never forget the race problem.”

Just such a problem is brewing in Wayne County, Mich. About half
Detroit and half suburbs, Wayne is among the largest and most financially
troubled counties in the country. Last week, county residents voted to cre-
ate a charter commission that will r d whether to replace the
present tangled system with a strong, elected county-executive form of
government. Republican Gov. william Milliken calls replacement a neces-

sary antidote. Democrat Coleman Young, black mayor of the predomi-
| &?:euy black city, calls it a racist move designed to confiscate his political

However the issue is resolved in Michigan, Bernard Hillenbrand,
executive director of the National Association of Counties, favors having
counties convert, as a general rule, to the kind of elected *'strongman”
system proposed for Wayne, Mr. Hillenbrand's association, built from a
one-man outfit with a budget of $18,000 in 1957 to a 155-employe, $5 million-
budget organization, is a lobbying force to be reckoned with. Having won
for the counties the early slices of the revenue-sharing pie in 1972, the
association has pushed persistently for generous shares of federal job-pro-
grams money and other major grants.

QUNTY GOVERNMENT MIGHT LOOK like the inevitable wave
of the future, but it certainly won't sweep the country. In New
England, for example, county governments traditionally have
been weak; Connecticut and Rhode Island don't even have them
as such. And in some Midwestern states, county powers are narrowly pre-
scribed by state laws; counties in Iowa and Indiana are forbidden to have
a Sm-];vﬁ elected or appointed executive.
e power of counties probably will continue to be greatest in the
West, where California in particular has been a pioneer. Los Angeles
County, the first to experiment in the 19505 with the subsequently wide-
spread practice of contracting with municipalities for services, is often
cited as a model urban county. ‘‘Many people are uncomfortable with a
super-metropolitan government,” says the advisory commission's Mr.
Shannon, "“The county is a kind of poor man's alternative.”
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The problem is essentially one of growth and how to
handle it. Within this general subject, the question of

timing, provision of services, equity of financing and maintenance

e AT T

of the tax base arise. Depending on local conditions (geographi-
cal and political) this problem has been dealt with (not always

too successfully) by:

1) Annexation (San Diego, Oklahoma City, Houston, Wichita)
2) Incorporation (older eastern and northern cities)
3) Service districts (Portland)

4) Restructuring of local government

a) consolidation (Indianapolis) (Jacksonville),etc.
b) federation (Toronto, Minneapolis Metro-Council)
c) Urban counties - Dade County,California, New York,

Maryland

Annexation is most often used to:

1) Equitably spread the cost of government borne by the

Central City. Small fringe areas do not generate
1 : demands for major facilities, i.e. Kelloggs, Rock

Roads, Area and Regional parks, Century II,

general overhead (CM, IRBs, Economic Development,

Planning, police labs, computers, etc.), but

collectively with other such areas force the

* = significant items
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center city to undertake them. By annexing,
especially the upper-middle residential, business

and industry, those costs are more fairly supported.

Coordinate service provision. Without the geographic
area under a single jurisdiction, actions such as
provision of sewer to Comatara would become difficult
if not impossible without the ability to annex those
areas that benefitted. The problems would be in

legally initiating projects, recovering costs from

AT T A A ] e g

those benefitting and not in the City or in the

alternative loading costs above the normal on the

51 Ryl e

system users, i.e. the utility or remaining benefit
district property while another jurisdiction builds

a duplicate facility. Try to build a road with

Ok S

one-half in one city and one-half in another. It
took us years with Eastborough on Woodlawn.

Provide room for future growth and plan for services

road, sewer, water, etc. If the city cannot grow out,
the alternatives are non-growth or upward. Wichita has
little area to infill. Up means redevelopment

which is often costly. Greater densities are o.k.

but may mean congestion and other problems (with a cost).
No growth means no way to renew an aging physical plant.
Social/economic conditions generally increase with a

city's age. To cope, costs exceed revenues of the




old city, i.e. police, housing, recreation, etc.

Provide services at a lower cost. This is surely
debatable. As the city gets bigger, its overhead
goes up, more specialized services are offered. On
the other hand, water treatment plants, Cheney Lake,
Sewage treatment efficiency is increased and costs

lowered.

Raise the City's image in terms of marketing. Cities
are generally rated on size. It is important in
marketing, economic development. It is especially
true in redistribution of State and Federal revenues

(from gas tax to revenue sharing) .

Reclaim community leadership. Annexation brings

many who could and should serve on advisory boards

and even those who would run for office into the city.
As decisions and policies made by the City affect those
on the fringe, they should be in and a part of it.

Even though people live on the fringe when they

vacation or travel on business, they are from

Wichita not Bel Aire or the Trees.

Preserve the tax base. This is closely related to
No. 1. Even with a reduced reliance on the

advalorum tax, revenues will be generated either on
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income, sales tax, users tax all of which will be
identified on the geographic site it generated from.

It is therefore important to keep the tax base growing.

People historically object to annexation unless they are
in dire straights for basic public services like water and

sewer. There are several reasons. They are:

1) Taxes will increase. At the present people on the
fringe buy their services selectively and not a full
service package like Wichita. Even when promised
better service i.e. police, street repair they dont
believe it, especially with part pPronouncements on
budgets. However even our "poor" police service
beats the sheriff. Fire protection in Bel Aire will
be an issue since they have a Co. station at 43rd

and Woodlawn.

Based on 1980 budgets Bel Aire paid 77.308 mils
vs. Wichita 104.360. A 27.052 mil difference or

35% increase.

On a $50 M home accessed at 10% value the tax bill

will increase 135.26 a year from $386.54 to $521.80.

Total income to the City from Bel Aire would be

$304,209/yr. We have not computed costs yet. The

A b
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way we handle fire service, cost of their debt
and interest fund (new water tower), and police

beats will be initial on the cost side.

The note in the League manual on the hot dog stand

and the Virginia court statement is instructive.

The comments on "free loading" the central city in

the pro annexation reasons are the flip side of this

coin.

The loss of identity and sense of control they feel

they have as an improvement district or small city

(629 Dwelling Units - 2166 people). As a 100%

of 2166 vs. 1% of 272M, they are more at ease with

controlling their own dest . At large elections

do not help this feeling - maybe wards would help.

Fringe areas don't want the burden of Wichita's

social problems race, poor and crime. If they are

in they will inherit some of it in their area.

In summary, annexation is one way open to more fairly

distribute costs and to provide for a single unit in making

policy. It has weaknesses due to the inability to get all of
the area that is urbanized in the Metro area (such as Crestview
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and Timber Lake) and also that sooner or later you run into the
older cities (Haysville, Goddard, Kechi, Andover) and this will
ultimately block growth. However, I believe this is decades
away in mort instances. It is here that I think re-examination
of the role of local government could be fruitful (i.e. consolidation,
urban country, etc.). This area is complex and needs much study.
From my reading of the literature each has been successful in

a limited way, but has yet to make big meaningful changes in

the cost and equity of financing government at the local level.
Some attribute this to the local political pressures keeping
resource allocation much the same as the past, even though

the new organization structure allows for change.

For some good reading in this area, see reports from
ACIR (Advisory Committee on Intergovernmental Relations) on
States and Sub State Districts. Vol. II and III. Also a
book titled The Metropolis by Bollem and Schmidt has a good
review on governmental organization, alternatives with pro's

and con's.
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Scale of Provision of Services

Provision of public goods can range from complete decentralization
(individual local units) to centralization (county or metropolitan
government). An areawide government could directly provide services
with economies of scale when they exist. Local governments would
provide the best level to respond to the dwerse, individual needs
of the local communities. i £

Fiscal stability could be encouraged by greater reliance on more
general, broad-based, areawide taxes. To the extent that certain
demands cannot be satisfied on a local level, they could be provided
by an areawide government and financed by tax instruments with greater
neutrality. An alternative would be to have the service demanded
provided by one or more of the local units, and to have those local
units reimbursed--if not by user charges, then by a tax base sharing
method. Tax base sharing is a pooling of tax funds imposed on a
countywide, areawide, or metropolitanwide basis to meet such spillover

situation:

The table below indicates at what level certain given programs might be
met. Of the 18 services, only nine have a concensus as to area to be
served.
/ Classification of Public Programs According to Economies of Scale, Banafit svllluu;:.. nnc.l Political Proximity

. Allocation Criterion %

‘Economies Banafit Polltical
+ of Scala Spillouts Proximity Obmpuﬂh

e e

000 +Oxo0

Raluse Collection
a2fuse Disposal
Parks cna Pasreation
Public Housing
Urban Renawal

1114000040 ‘o4 .

LE-E

Special
Air and Water Pollution
Urban Planning

. * favors lwhﬁ
are; control because uonnmiu of mh are important, of benelit tpillouts ara significant, or political proximity i
favors lﬂul :oalrnf for the eppmlk reasony
tavors joint convrol
indicares that the vlomhn criterion yields & debaubla result

+++0 xX00+0++40+0 +0+e
+440 4444044040 o

neesO
+2+0

R 's;;.nl: George Braak, Intergovernmantal Fiacal ﬂ.rmbu in the United States anit:nmu. D.C.: Brookings lnstitution, 1967), .
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Bibliography on Annexation

The thee very different communities of Juncau, Alaska;
Suffolk City, Virginia; and Sierra Vista City, Arizona, have at
least onc thing in common. As a result of anncxations, all
three communities have doubled their incorporated land arca
since 1970. This issuc of the PAS Memo is designed to give
planners in other areas access to the information they will need
to deal with annexations in their own communities. Included
are references to discussions of annexation as a planning tool,
guides to annexation procedures, handbooks on assessing the
fiscal impacts of annexation, articles on the legal aspects of
annexation, and sample annexation reports prepared by other

. The bibliography concludes with references to general
studies of annexations and articles on optimum city size.

The bibliography is not intended to be inclusive. References
were selected afier a review of APA’s library resources and re-
search files, Only materials published since 1970 were included.

State stawures will provide details of annexation procedure,
which, of course, are different Iz cach state, Court decisions
affecting the interpretation of the state laws can be identified
by consulting APA's Land Use Law & Zoning Digest under
the heading * Annexation. "

Annexation as a Planning Tool

Annexation as a Land Use Decision. League of Oregon Citics
Urban Service Program and University of Otegon Burcau of
Governmental Research and Service. University of Oregon,
Bureau of Governmental Research and Service, P.O. Box
3177, Eugene, OR 97403. Nov. 1977. 10 pp. $1. (Planning
Note No. 3.)

Annexation as a Technigue for Metropolitan Growth: The
Case of Phoenix, Anizona. John D. Wenum. Arizona State
Univ . Institute of Public Administration (now Center
for Public Affairs), Tempe, AZ 85281. 1970. 129 pp. $3.

“*Anncxation—Kcey to Arizona's Regional and Local Planning
Problems."" Joc Clark. Law & the Social Order (now Anzona
State Law Journal), no. 4 (1972), pp. 645-67. Arizona State
University, College of Law, Tempe, AZ 85281. Price un-
known.

**Boundary Control in Oregon: The Commissions’ Role.'*
Orval Ever. National Civic Review, Nov, 1973, pp. 538-42.
National Municipal League, 47 E. 68th St., New York,
NY 10021. Single issuc §1.

*‘Coping with Metropolitan Problems: The Boundary Review
Commission.”" Joseph F. Zimmerman. Srate Government,
Auwumn 1975, pp. 257-60. Council of State Governments,
P.O. Box 11910, Lexington, KY 40578. Single issue §3.

; 01, }
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LAFCO [Local Agency Formation Commission] Spheres of
Influence: Effective Planning for the Urban Fringe? John
Martin Eells. University of California, Institute of Govern-
menial Studics, 109 Moses Hall, Berkeley, CA 94720. 1977.
149 pp. Price unknown. (Working Paper 77-3.)

Local Government Boundary Commissions: The Oregon Ex-
perience. University of Oregon, Bureau of Governmental
Research and Service, P.O. Box 3177, Eugene, OR 97403.
April 1978. 112 pp. $5.

Local Governmental Boundary Commissions: A Revision of
Exchange Bibliography 442. Anthony G. White. Council
of Planning Librarians, 1313 E. 60th St., Chicago, IL 60637.
Sept. 1976. $1.50. (Exchange Bibliography No. 1116.)

*‘Managing the Boundaries of City Governments.”’ Louis
Weschler. Western City, vol. 53, no. 6 (Junc 1978), pp. 13-
14. League of California Citics, 1400 K St., Sacramento, CA
95814. Single issuc $1.50.

**Municipal Boundary Adjustment Commission: A Proposal.”
Grorge F. Nickolaus. Missouri Municipal Review, Jan 1973,
pp. 11-13. Missouri Municipal League, 1913 William St.,
Jefferson City, MO 65101. Single issue §1.

**Orderly Annexation and Growth Management: New Tools
for Old Problems."” lan Traquair Ball and Bruce A. Ras-
mussen. Minnesota Cities, vol. 63, no, 12 (Nov. 1978), pp.
5-9. League of Minnesota Citics, 300 Hanover Bldg., 480
Cedar St., St. Paul, MN 55101. Single issuc $.50.

**Phoenix's Creative Annexations: Long-Range Planning for a
Comprchensive Serics of Annexations Has Prevented Phoe-
nix from Being Boxed in by Fringe Areas Which Natrally
Fit into the City's Sphere of Influence.” Donna Culbert-
son. Nation's Cities, July 1973, pp. 18-20. National Leaguc
of Cities, 1620 Eye S5t., N.W., Washington, DC 20006.
Price unknown.

**A Problem—Fmgmentation: Onc Answer—Annexatio
Edward H. Hobbs. National Civic Review, vol. 60 (Sept.
1971), pp. 427-33. National Municipal League, 47 E. 68th
St., New York, NY 10021. Single issuc $1.

Annexation Procedures (By State)
Alabama

*“Municipal Anncxation of Property.”’ Perry C. Roguemore,
Jr. Alabama Municipal Journal, May 1976, p. 16. Alabama
League of Municipalities, P.O. Box 1270, Montgomery, AL
36102. Single issue §.60.

Anzona
A Guide for Annexation, League of Arizona Cities and Towns,
e <

American Planning Association, 1313 Eact 80th St., Chicago, IL 60637 V-”'}“""
2ha/%
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1820 W. Washington, Phoenix, AZ 85007. 1973, Price
unknown,

Arkansas

**Annexation Procedures: New Election Method Now in
Effect.”” Don A. Zimmerman. Arkansas Municipalities,
Aug. 1971, pp. 6-9. Arkansas Municipal League, P.O. Box
38, North Little Rock, AR 72115. Price unknown.

**Procedures for Municipal Incorporation and Boundary
Changes."* Arkansas Mun 5, May 1975. (Insert.) Ar-
kansas Municipal League, Box 38, North Litde Rock,
AR 72115, Pricc unknown.

Towa .

Ann:.wfian m lawa Planning and Procedures. League of lowa
Municipalitics, 444 Insurance Exchange Bldg., Des Moines,
1A 50309. 17 pp. Date and price unknown.

Karisas

*New Anncxation Law: A General Review."" Kansas Govern-
ment Journal, July 1974, pp. 304-5. League of Kansas
Municipalitics, 112 W. Seventh St., Topeka, KS 66003.
Single issuc §1.

Michigan

Annexation to Home Rule Cities. Michigan Municipal League,
P.O. Box 1487, Ann Arbor, MI 48106. 1970. Price un-
known. (Technical Topics No. 37.)

Missounr

Annexation by Most Missouni Municipalities, upon Request
of All Land Owners in a Contiguous Area: Missonrt Revised
Statutes Section 71.012 as Enacted i 1976. Maurcen Ger-
rity Carter. University of Missouri, Department of Political
Scicnce, Governmental Affairs Program, 306 Watson PI.,
Columbia, MO 65201, Winter 1977 7 pp. Price unknown.
(Governmental Affairs Bulletin No. 19.)

North Carolina

Mechanics of Annexation for Municipalities Subject to Refer.
endumt Procedures. North Carolina League of Municipali-
tics, P.O. Box 3069, Raleigh, NC 27602. March 1978. 31
pp- $5. (Report No. 180B.)

Editor, Peg Corwin. The

Annexation Handbook for Cities and Towns in Tennessee, 3rd
ed. Victor C. Hobday and Eugene Puctt. University of Ten-
nessee, Municipal Technical Advisory Service, Knoxville,
TN 37916. Junc 1975. 137 pp. $10; free to Tennessee cities.

Outline for Making an Annexation Study. Lewis A. Gorham,
Jr. Univessity of Tennessee, Municipal Technical Advisory
Service, Knowville, TN 37916. April 1976. 42 pp. Price un-
known. (Report No. 16.)

Tennessee

Canada

Annexation Guidelines for Urban Areas, Edmonton, Alberta,
Regional Pianning Commission, 602-10025 106th St., Ed-
monton, Alberta, Canada. 7 pp. Price unknown.

A Look at Annexation. Rev. ed. Calgary, Alberta, Planning .
Depantment, P.O. Box 2100, Calgary, Albenia T2P 2M5,
Canadza. March 1976. 9 pp. $1.25.

Sample Annexation Reports
Winois

Annexation Analysis. Planning Department, City Hall, Cen-
tralia, IL 62801. 1976. 65 pp. Price unknown.

Annexation Study: Phase 2, Planning Division, City Hall,
Carbondale, IL 62901. Aug. 1974. 77 pp. Price unknown.

North Carolina ;
Annexation Feasibility Study (Waynesville, N.C.). City Hall,

Waynesville, NC 28786. Jan. 1977. Price unknown.

Annexation Feasibility Study: Southern Prnes, North Carolina.
Marvin E. Collins. Planning and Development Depantment,
Town Hall, Southern Pines, NC 28387. Junc 1978. 42 pp.
Price unknown.

Annexation Report. North Carolina Division of Community
Assistance, P.O. Box 27687, Raleigh, NC 27611. May
1978. 34 pp. Price unknown. (Report for Rutherfordton,
‘North Carolina Planning Board.)

Annexation Report for Belmons, N.C. James A. Dunn, Jr.
North Carolina Division of Community Assistance. City
Hall, Belmont, NC 28012. Junc 1978. 16 pp. $2.

Annexation Report: Spruce Pine, North Carolina, North Car-

tion for subscribers 1o the Planning Advisory Service, 2 subscription rescarch service of the
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olina Division of Community Assistance, P.O. Box 27687,
Ralcigh, NC 27611. Junc 1978. 47 pp. Price unknawn,

Annexation Study for Newland, North Carolina. Newland
Phnning Board, City Hall, Newland, NC 28657. June 1974,
18 pp. Price unknown.

Amnexation Study, Dunn, North Carolina. James Dougherty.
North Carolina Division of Community Assistance, Dunn
Municipal Bldg., Dunn, NC 28334. March 1978. 40 pp.
Price unknown,

Louishurg, North Carolina, Annexation Study. Eileen Brea-
zeale, Ralph Lassen, and Danicl Willis, City Hall, Louis-
burg, NC 27549. June 1976. 39 Pp. Price unknown,

South Carolina

Annexation Study: North Augusta, South Carolina, Prepared

- forthe city of North Augusta by Vismor, McGill, and Bell,
City of North Augusta, P.O. Box 6177, North Augusta, SC
20841. June 1976. 11 pp. Price unknown.

Anexation Study for City of Lancaster, South Carolina. Ca-
tawba Regional Planning Council. National Technical In-
formation Service, Springfield, VA 22151. June 1976. 75
pp. Price unknown.

Virginia
The Impact of Annexation on City Finances: A Case Study in
Richmond, Virginia. Thomas Muller and Grace Dawson,

Utban Institute, 2100 M St., N.W., Washington, DC
20037. May 1973. 74 pp. §1.75.

The Economic Effects of Annexation: A Second Case Study in
Richmond, Virginda. Thomas Muller and Grace Dawson,
Urban Institute, 2100 M St., N.W., Washington, DC
20037. April 1976. 91 pp. $2.50. (UL-712-11-2))

Assessing the Fiscal Impacts of Annexation

Economic Practices Manual: A Handbook Jor Preparing an
Economic Impact Assessment. Elaine N, Pierroz. California
Office of Planning and Rescarch. 1978, 301 pp- $1.50.
Available from General Services, P.O, Box 1015, Nuv_:h
Highlands, CA 95660. (Order No. 0031-0012-0.) Executive
Summary. 1978. 20 pp. (Order No. 0031-0014-4.) {

The Fiscal Impact Handbook: Estimating Local Costs and Rev-
enues of Land Developrment. Robert W, Burchell and David
Listokin. Rutgers University, Center for Urban Policy Re-
search, P.O. Box 38, New Brunswick, NJ 08903. 1978. 480
pp. $20.

Fiscal Impacts of Land Development: A Critique of Methods
and Review of Isues, Thomas Muller. Urban Institute, 2100
M Su, N.W., Washington, DC 20037, 1975. 60 pp. $2.95.
(URI 98000.)

“Municipal Financial Planning: Techniques to Fvaluate the
Public Service Costs of Land Development.” Robert W,
Burchell and David Listokin. Federation Planning Informa.
tion Report, vol. 13, no. 1 (Autwmn 1978). New Jersey Fed-
eration of Planning Officials, 1308 Wood Valley Road,
Mountainside, NJ 07092, $4.

Legal Aspects of Annexation

Land Use Law & Zoning Digest, published monthly by APA.
gives references to court decisions and state legslation on
anncxation.

*“*Annexation Agreements."’ Frank Schoidman, Urban Land,
Junc 1976, pp. 7-16. Urban Land Institute, 1200 18th St.,
N.W., Washington, DC 20036. Price unknown,

*“The Federal Voting Rights Act: Is Impact on Anncxation. "’
Joseph F. Zimmerman. National Civi Review, vol. 66, no.
6 (June 1977), pp. 278-83. National Municipal League, 47
E. 68th St., New York, NY 10021. Single issue $1,

**A Less Painful Union... A Public Information Program Won't
Guarantee a Successful Annexarion. . But You're Sure 10
Have Trouble Without One. "’ Jackie Kersh. Tennessee
Town & City, June 1972, PP. 17-19. Tennessee Muni-
cipal League, 226 Capitol Blvd., Nashville, TN 37219,
Single issue §.35

**A Model of Citizen Response to Annexation,” Alvin H.
Mushkarcl et al. Urban Affairs Quarierly, Dec. 1973, pp.
139-63. Sage Publications, 275 5. Beverly Dr., Beverly
Hills, CA 90212. Price unknown,

“"Municipal Annexation: An Urban Dilemma, " Alabama Law
Review, vol. 28 (Summer 1977), pp. 717-45. University of
Alabama, School of Law, Box 1976, University, AL 35486.
Price unknown,

Municipal Annexation: The Federal Dimension. Joseph F,
Zimmerman. Presented at the 1976 National Conference
on Government, Williamsburg, Virginia, Nov. 9, 1976.
Graduate School of Public Affairs, State University of New
York, 1400 Washington Ave., Albany, NY 12222. Nov.
1976. 54 pp. Price unknown.

“Municipal Antagonism or Benign Neglect: Racial Motiva-
tions in Municipal Anncxations in St. Louis County, Mis-
souri.”" lllene Dubrow. Journal of Urban Law, Fall 1975,
Pp- 245-77. Dennis & Co., Inc., 251 Main St., Buffalo, NY
14203. Single issue $3.

Reasonableness in Annexation: City of Jefferson v, Smith, A
Recent Missoun' Case, Maureen Gerrity Carter. University
of Missouri, Department of Political Science, Governmen-
tal Affairs Program, 306 Warson P, Columbia, MO 65201.
April 1977. 7 pp. Pricc unknown, (Governmental Affairs
Bulletin No, 21.)

*“The Right to Vote in Municipal Annexations," Harvard Law
Revicw, vol. 88, no. 7 (May 1975), pp. 1571-1609. HHarvard
Law Review Association, Gannett House, Cambridge, MA
02138. Single issue $5.75.

““The White Curain: Racially Disadvantaging Local Govern-
ment Boundary Practices." Jourmal of Urban Law, vol, 54,
no. 3-4 (Spring-Summer 1977). Dennis & Co., Inc., 251
Main St., Buffalo, NY 14203, Single issuc §3.

Studies of Annexations

“*Annexation and Population Growth in Texas Citics.” Alfred
J. Watkins and Amold Fleischmann. Texas Business Review,
vel. 52, no. 9 (Sept. 1978), pp. 173-77. University of Texas




at Austin, Burcau of Business Res:ml@m
Price unknown,

“Anncxation as a Factor in the Growth of U.S. Cities, 1950
1960 and 1960-1970." Vivian KIaff and Glenn V. Fuguitr.
Demography, vol, 15 (Feb. 1978), pp. 1-12. Population
Association of America, Box 14182, Benjamin Franklin Sta-
tion, Washington, DC 20044. Price unknown.

Boundary and Annexation Survey 1970-1975. U.S, Bureau of
the Census. 1978, 82 pp. Price unknown, (Ser. GE-30-2.)
:JJ;.‘?&G.:.O.. Washington, DC 20402. (Stock No. 003-024-

9-6.)

**The Commission‘'on City-County Regulations: A New Look
atan Old Difemma." George Rogers Clark Stuart, Uszver-
sty of Virginia Newslester, Nov. 1975, Institute of Govern-
ment, University of Virginia, Charlotte, VA 22903. Price
unknown,

TX 78712,

*“The Historical Significance of Annexation as a Social Pro-
cess.” David G. Bromley and Joel Smith. Land Economics,
vol. 49 (Aug. 1973), pp. 294-309. Journals Depantment,
University of Wisconsin Press, Box 1379, Madison, WI
53701. Price unknown,

**Metropolitan Governmental Consolidation: A Reassess-
ment.” Nelson Wikstom, Growth and Change, vol. 9
(Jan. 1978). pp. 2-7. 644 Maxwelion Court, Lexington, KY
40506. Single issuc $3.50.

*“*Municipal Annexation in Virginia, 1960-1970."* Edward L.
Moron, University of Virginia Newsletter, May 15, 1972.
Institte of Government, University of Virginia, Charlotte,
VA 22903, Price unknown.

**The Politics of Metropolitan Reform. "’ Vincent L. Marando.
Adminisiration & Seciety, vol. 6 (Aug. 1974), pp. 229-62.
Sage Publications, Inc., 275 S. Beverly Dr., Beverly Hills,
CA 90212. Pricc unknown. (Discussion of three types of re-
organization: city-county consolidation, annexation, and
councils of governments.)

Study on the Adjustment of Municipal Boundaries. Tennessee
Legislative Council Committee, State Capitol, Nashville,
TN 37219. 1973. 47 pp. Pricc unknown. (FR-1973 B-6.)

**Virginia Annexations in the Sixties,”” Edward L. Moron, Vir-
ginia Town & City, Aug. 1971, p. 13, Virginia Municipal
League, 311 Ironfronts, 1011 E. Main St., Richmond, VA
23219. Single issuc $1.50.

Optimum City Size

The problems associated with annexation ofien lead to
questions as to the size at which a city is best able to deliver
services. There are no casy answers to these questions, how-
cver, as is noted by Alan K. Campbell in **Metropolitan
Governance and the Matwre Metropolis” (in The Mature
Metropolis, Charles L. Leven, ed. Lexington Books, Lexing-

ton, Massachusetts, 19@ *Taken together,” says Campbell,
“the criteria drawn fiom political scicnce and cconomics
provide little consistent guidance for either the drawing of
governmental boundarics or the assignment of functions
among the levels of government. Since the criteria them-
selves often point in contrary directions, it is only through
trade-offs of advantages and disadvantages that they can be
combined in a way which will provide direction for the place-

. ment of functions, or the structuring of the governmental

Sem® -

Despite the scarcity of specific guidelines, the references
below suggest a theoretical fra-uew otk for considering opti-
mum city size.

**City Limits: Will Cities Continue to Grow and Grow, or
Will Natural Limits Make Our Future Rural?" Lester R.
Brown. Not Man Apart, vol. 6, no. 16 (Scpr. 1976), 15 pp.
g‘?:nds of the Earth, 124 Spear St., San Francisco, CA

05. §.50.

City Size and the Quality of Life: An Analysis of the Policy
Implications of Continued Population Concentration. Stan.
ford Research Institute. U.S.G. P.O., Washington, DC
20402. Nov. 1974. 142 pp. $2.15.

“*City Size and Urban Life: A Preliminary Inquiry into Some
Consequences of Growth in American Citics."” Richard P.
Appclbaum. Urban A ffairs Quarterly, vol. 12, no. 2 (Dec.
1976), pp. 139-70. Sage Publications, 275 S. Beverly Dr.,
Béverly Hills, CA 90212. Price unknown.

Optimum City Size and Municipal Efficiency: A Revised Ver.
sion of Exchange Bibliography No. 52. William A. Howard
and James B. Kracht. Council of Plaiing Librarians, 1313
E. 60¢h 5t.. Chicago, 1L 60637. Jan. 1971. 8 pp. $1.50.
(Exchange Bibliography No. 169.)

"“Optimum City Size: Some Thoughts on Theory and Policy."”
Larry D. Singell. Land Ecomomies, vol. 50, no. 3 (Aug.
1974), pp. 207-12. Journals Department, University of Wis-
consin Press, Box 1379, Madison, W1 $3701. Price unknown,

m
“Energy in the Cities" Topics

Topic areas have been announced for the *'Energy in the
Citics" symposium competition described in lust month’s
Memo. They arc (1) Energy Conscrvation, Land Use, and
Ordetly Growth; (1) Encrgy Use and a Strong Local Economy;
(i) Encigy Policy and Housing; (IV) Energy Policy and Alter-
native Technologics; (V) Encrgy Poli-; and Transportation;
V) Government's Role in Develuy: ,, Energy Policy.

Submit four copics of papers—not to exceed 15 double-
spaced, typed pages—by May 15 to Joel Werth at APA in
Chicago.
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City-County Consolldation:
New Views for the Eightles’

Parris N. Glendenlng _
Department of Government and Politics
“Universiry of Maryland

Patricia 5. Atkins

Depariment of Government and Politics
Universiry of Maryland

Critics who disparage ciry~county cansolidati

suggest its incidence and usefulness are mi

mal. They contend unification’s attraction has

tbeen mainly 10 reformers wha provide a polite

amay of stitistics and supgest simplifying the

jumble of local governments in our wrban and
itan areas.

Tt is true that this fragmentation at the local
govemment level has been & major and philo-
sophic theme of past reform effons.! Further,
despite the past rapt atteption of urban adminis-
traton and scholass 10 the subject. the structural
consolidation movement, until recemtly, has
teen confincd 1o a very small percentage of
urban and metropolitan areas.

Major upheavals have occurred during the
19708 10 alier the raditional view of city-couhty
consolidation, changes which have diminished
the force of theie past enticisms and which
portend new directions.for the future, Cansoli-
datins ere t3king place ai 3 supmingly TF
pte. Comnbutors to_thys_suhxtanual shifl_in.
‘rends mclude the rapid_increase in fedesal iz
gional coondination requipements. {edeialegud.

metropulitan_equity_guestions of
‘scrvice distnbution and demacratic represcnta-
tion, state legislative restruciuning based on the
1970 cemsus, greater state professionalism, and
fiscal restraints w hich foree Jocalities to instilute.
whatin Were poliicaily una<:
measures.

PATTERNS OF CITY-COUNTY
CONSOLIDATION ACTIVITY

The basic changes in trends are contained
Below. foliowed by an examination of the forces.
which have insngated the new treads. Data wre
presened in Tables 41 through 4.

Types. Numerous govemmental reform
propnals have been advanced, ranging from
semporary and voluntan devices & otal re-
orgamzativa_of the metropolitan_govemance,
aysicin. Lews dravtic devives include infurmal

and_service contracts; metropoli-
fan-wide i tepioscnis the more far-

Ioahiog sppronh.

etrupolitan wide goverament can be
achieved in several ways, includin e scale
stion by the central city, creaton of @
ional muliisérvice diirici, ereation of a [o<al
ﬁﬁ Sysiem, of coRmolids tion of Tocal gove
Emments In he Metugaliian aica inio_one
Epawios governmenl, | The emphiasis here 15 o

the latter approach. o
The National Association of Counties
(NACo) defines city—county comsolidation as
he governments of one
b the sumounding county.

coterminous.® Some

‘may be excluded from the consolidation.

cal considerations uften dictate_esempl
ey suburban pavernments (rom the

" conolidatien. givine

the consolidated govemmen ater date.
B ————

Detroit, Clevelund. and Lovisville are among
The cities in the ndusiridi Middie West iRaT view:
Teformed and sirengthened county gavernments
‘b consilrable skepiicim. Thete and OTRFH
“Oliler central cities are loging a substantiol purt
of thesr ecanomic are through industrial rele-
catinn, absalete physical focslities. and the pe-
__.rmmn men and poverry.

Cleveland has

wumpie, Cleveland hay
0 and

Realik_and wefl mi e Y
Couny svstem that directly diminishes the power.
ﬂiv_nm-mﬁﬂn‘ﬁlmwnm:-
ices for ciizens.”

Historical Developments. City-county con-
salidation referendum activity has been uneven
during the years since the first atiempt in 1921,
For caample, there was a dramanic spun of ref-
erenda in the 1969-1979 decade following &
period of sieady, but show activity in the post-
World War 1] cra (Table 4/1).

The median year for consolidaipn anempts_
hl: T 1970 — a8 many consolidat
eferenda oceurd prot to 1hal puini 3 have
‘Sccurmysince, Thos the foilow ing 8 years con-
tain as much y as the previous 48,

The literawre of the 19605 and carly 19708
distmguished pre- and pout-World War Il con-
soludation effos. The long break from 1936 1o
1947 way less the result of iniermal changes in
the comlidatinn mavement than of the ¢ vicmal
facton of the Depresson and the Workd War. A
country preaccupicd with such weighty maners
had Iitle time for the ndd punuil of consobida-
bon referenda. Post-World War I saw a retum.
1o an annual rate of effots similas to the pre-
Dcpnm;cm.'ﬂnmmwmmunud

umtil the dramatic surge of the 19703 marked the
‘stan of the new penod. The watersbed years ar
ot post-Warld War 1, but the carly 19705,
Regionul Differences. Activitics in the past
several yean indicate the tremd of succesaful
consolidation referends is moving out of the
South and into the West (Table 4/1). Westem

* have been no consalidations in the South. Thiee
‘out of nine atlempts have succeeded in the West
since 1972, while the South has failed on cleven
attempts. This is & sinking reversal.

often-mentioned. solida-
tion referenda are a phenomenon of the South's

B states is wn_iact_a_pheno Confines

iman| g
cities), Georpia (with 7, Florida (with 6), and
“Tenneasce {with 6). There have been a tol of
49 votes inthose 32 cities. This is more than half
the total number of the 85 referenda held
nationwide. The other 12 southern states ac-
count for only 10 voles in 9 cities (Table 4/2).

For a variely of ressons, the mature city of the
North Central and Noribeast fegions continues
TG e the oud fian oul of cor \ refer:
&nda. The sole recent success in the Nonheastor
“Rorh Centrul region has becn a legislative con-
solidation under unique circumstances. Other
literature has discussed the trend in the North
Central region toward functional transfer rather
than consolidation of services from the cify 1o
county level. {See the sidebars throughout ths
ancle.)

Concentration of Referrnda, While there
have been 85 known referenda, they have in-
volved only 57 different communities — 38
once, 15 twice, § thrre times and | four times
{(Macon-Bibb) (Table 4/2). This represents ke
than 1% of the cities in the United States.

Sucresses.
thmugh state legislative mandate 10 times, and
by local referendum 17 times. Voter-approved ©
consolidations have clusiered in the South
and in smaller population areas, and all have
wccurred since 1921 (Tables 4/1 and 4/2).
Legislatively-mandated consolidations have
been almost exclusively ouiside the southern
region and in the largest metropolitan arcast foe
the most part they have occurred duning the 1B
and at the twm of the 20th century (Table 430
Twa recent state legistatisely-impased consclt-
dations aficr a 63-year lapse sugpest arevival ol

is appenach as & al & teemerging state ol
in metropolitan reorgameation.

Population. Referenda consolidation_siz

tempts have escurmd jn the popul rnge s

o, 249,999 | Table 44

Ttempts ncities under 28,000 have an impressise

spprovsllevel with 10wutof 13 anempes hasing

succeeded. The 14 anes the range above
250,000 population i

= Both the Souih and West, those referenis

ocxumng in smaller cities have farcd bener than

therr lasper ity counterparts. This sucess eould

feflect the smaller ciies” shighict impacion e

. il regwn o 8 less polically fragmenied ¢ A

NUMBER OF CIT'

I

iz

e L e L e ;i:

ama
¥ ¥ha Nor gt rogion inchutes: Conr
Manacranatm, Nw Hampahis, e

wwunment with less disruption -
<l mntagonisms.

GOVERNMENTAL 2

L2t the 1970s the history of I«
Faen gulitan comalidation hac
wisenal rejection. Most of th.
s many sull are, hilled by §
Lo 1hom # Lack of acuve sup;
frseried to the voiers. The n
®s it wnive and makeitio
= 3 wnrease, but proposals
meund Kepection continues -
avew ul proeganizaion referc
Ax xaaly v of the 85 kno:
£ £e3is numerus local
pattem of repevtion, -
swarey or influences and |
=lwnes (The terms major
= wed b ndicate relative o
= s arnabie 1n any panticulas
o el o indic e that cena
S eedis m accounts of
o mtuke others are fact
e )
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pe of the 1970s marked the

The watenhed yean are
|| but the carly 19705,

Activities 1n the past

the mend of scceniul

fnda s moving out of the

Weur (Table 41). Westem

Mates have increased their

tivity. What distinguishes

untl 1969 no westem sute

o and since 1972 there.

18 in the Souih, Three

have succerded in the West

Mﬁs(ﬂl«lmclﬂm

ed
m slates: Virginia (with 13
7). Florida {with 6), and
have been a total of
pitics. This is more than half
f the 85 referenda held
¢r 12 southern states ac-
in 9 citics (Table 42).
ons, the mature city of the
urtheast regions continues.
at of consolidation refer-
success in the Northeastor
has been a legislative con-
que circumstances. Other

sed the trend in the North
d functional transfer raiher
If services from the city to
sidebars this
Referenda. While there
referenda, they have in-
rent communities — 36
times and | four times
4/2). This represents less

bs in the United States.
idation has been achieved
tive mamdate 10 times. and
17 times. Voter-approved
clustered in the South
tion arcas, and all have
I (Tables 4/1 and 4/2).
d consolidations have
ly outside the southern
metropolitan areas; for
oceurred dunng the 19th
20th centwry (Table 43).
fislatively-imposed consoli
lapse suggest arevival of
of a réemerging state roke
ion.

renda consolidation at-
in the population range of
(Table
125,000 have an imprssive
0out of 15 attempts having
riempts iush: range above,

rparts. This success could
ghter impact on thewr
p’iudl!y fragmented en-

)
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o,
e Northasst regon inchudes: Conmectreut, Mawne,
Massachusetts, New Hampshite, New Jarsay, New
Vul- Pannsybeses, Anode island, and Vermont,
'Tha North Cantral rigen mnchedies: Hiwnons, Inchan.

vironment with less disruption and fewer politi-
€l antagonisms.

GOVERNMENTAL ACTIONS

Until the 1970s the history of local proposals for
metrupolitan consolidation had been one of near
universal rejection. Most of the proposals were,
and many still are, killed by hostile interests o
die from a lack of active support and never are

feiected. Rejection continues as the normal out-
come of reorpanization referenda.

An snalysis of the 85 known cases in Table
42 suggests numerous local vanables that influ-
ence this pattem of repection, classfied as major
variables or influcnces and lesser vaniables or
influcnces. (The terms major and lesser here are
0ot wsed to indicate relative importance of any
one variable in any particular reterendum. They

icate that cemain vanables appear
repeatedly in accounts of consolidation at-
empis, while others are factors isolated to only

The major variables w hict
mphs include_political partes, mce,

Iows, Kanias, Michgan, Minnesata, Missour, Ne-
mmu-:.m-.munn-ﬂ
'num-mm Alsbama, Ark s, Datawrs,
1 Distct of Columtna, Flonds, Georga, Kantucky,
Louitans, Maryland, Misaspp:, North Carolina,

sociocconomic differences, special indigenous

characierisiics or events, and scrvice_percep-

ons, ltnmqmluk_mx. lead.
p_problex

sgrements, and alicnaiion,

“Starting with the begianing of the 1970 de-

cade, however, stale effonts to change theur stat-
ules were ml:«:d in _the stepped up pace of

number of successful consolidations. How have
states been changing the rules? Why? The an-
swerto the firnt question comes more easily than
the second.

How States Have Changed the Rules. In
recent years, many states have been changing
their statutes controlling localitics” ability to re-
form their structures and forms of govemment,
and to encourage local govemment consolida-

*“The trend has ... been toward the outry

loss uf authoniy avercity semices and, inny
withiout the. cary’s guining the counterbuluncing
advantage of a shared tax buse except for the

newly shured tenice.

NusssBuRan

Oktahoma, South Caroluna. Tannenas, Tean, Vir-
wnia, and West Virgiua.

“Tha West includes: Aluka, Arisoms, Catfornia, Colo-
l‘x“l-il.'lﬂ- Montsne, Nevacs, Naw Mezica,
Oxegon, o0, and Wroming.

tion. The large number of cities attempting con-
solidation in Virginia illustrates. how crucial
state laws are in advancing change. Sisteen,
states have adopted general constity y-
1ory_authonization for_city—caun

Tion ¥ Dither sizies have

T amendments to speeifcaly |

County mergen, including Colorado 969 and
Towa in 1976,

States which have passed facilitating legisla-
tion include”the following examples and case
studies. In its 196889 legislauve session,
‘Oregon authorized city—county mergers for
«cities over 300,000 population. Arkansas in
1969 permitted local govemments to consili-
date. Cnnmlm.umumpemuuumnwb
increased -number of countics 3 3 result of
1970-71 Keniucky legislation. In 1972, Wash.
ington remaved the papulation requirement for
consolidatians and provided for the retcntion or
«reation of municipalities within the consol

nt.

dated govemment.

In 1975 Alaska muuced the porentage e
quired to approve a merger of conwlidation of
local govemment corpufations fmm two thinds
to one-hall of those vaung. Flonda hay long

Council on Intcrgovemmental Relanons. A
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Yer  OryiCoumey
n mwammn Catiforria .

County, Oragon
Piratwgn/Alegany Casnty, Fararivine
Seweral mun.cipantues/Ruvaiis County, Montans

g iy,
Mum/Dade County, Flords
News

1, Newport #nd Prostur/Warwick and
Eleraeth C.ty Counturs, Vg . ..o
1t City County, Vi

1970 AncrorsmiGreater Anchorige A
wro Chariottess die/ Aibemarle County, Vi
1970 Cramuncoge/amiton County, Tasnenes .

T tocality ormgrally was 8 county, but d sctually
ecarme 8 iy prce ta the sefaruncum.

19671 (wdiosmngo .;f#“\w-w Comndy, lndione,

unique mandatory voter review of Jocal gov-
emment al least once every 10 years was re:
quired under Montana's 1972 new constitution,
but it subsequently was made ophonal in 1978
“The Utah legislature authonzed optional forms
of county povernment in 1975, including the
city—ounty consolidated form. The Nevada
kegislature chose i overlap city amd county fov-
eming bodies, similar 1o the Baton Rouge-East
Baton Rouge system. s a means 1o bnng unity
10 the Las Vegas urban arva in 1975, but it was.
wowled in 1976 by ihe stale supreme coun.
wn., ihe Changes? The answer 1o the ques-
of why the changes have eccured is com-
plex. Pan of the sncreased | involvement in,
Jocalpovemment conslidation n
Tepilative von
mvgnrnn AN st g e
and in state kepnlatures. Wil
rofesnmalinm co mn_u-_ feehng of i
for um, mmnt of
The realipnment nr clectoral disinets man-
dated by the reapportsonment cases of the 1960y
has given urban areas & hong-densed constity-
worce n state kegnlatures. Baved on the
1970 census, the state legislarures of the 19703

EEEEEEEL I

Tabie 412 ROSTER OF CITY-COUNTY CONSOLIDATIONS KNOWN TO HAVE BEEN HELD, 1921-137%
e e

TOTFWemaharshalby County. Tennrs
1971 Sake/Goesior Site Boros e
TWTT Tailahasien/ieon County, Florsds
e i

ot

1 St Lowi/St I,wli c-nu. st
1072 o1t /Nammsmand Counre, Virpe
“TB72 Tamoa/Hulistos cugh County, Fiorids
1973 AlbuguergueiBrrnatiia County, New brsics.
Columtsa/Richland Enlm. M Caroina
tham Coun

Front I-qlmmn Camenty, Vrgraa®
Macon/Bibd County, Geargs . ...
Wioab/Grand. o Uk .
Knasville/Xnon County, Tannrses
Morsriigwn Hambien County, Tenrrmas

Salt Lake/Sait Lake County, Utsh

1 T kocalsties wavs Towna ot The time of the merger
atiempt with Tha CounTY.

have been the fint ones of modemn times to
accurately reflect the new state population ap-
portionment patierms. Certainly some of the
increased state sttention and professionalism
denves from this factor.

However, both city and suburban interests
paincd poluical represeniation ai the eapense of
rura! state repions. Their new ability to present
demands &t Uhe state Jevel has meant increased
reform actvity, but it also has increased the
potential for conflict betw cen city and subutban
nterests. Demand for state reform activity in
urban aress hay ineressed, but the possibility of
enacting relomm among scnmonious city and
suburban voices scems ot 10 have increased as
much as might be eapected.

At utc legulators and sdministrators exper-
iment with functional integranon of services.
especially in human resources end Lransporta-
an, i is only natural that they feel concem
about the unsdicnonal fragmentation in their
kocal govemments. The gains of state functional
integratons are often lessened by the exivtence:
of the [aurly extreme junsdicional fragmenta:
ton found 1n many localities.

The increased cost of government has been
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ating state action. As Jocal

ol construction and welfare
d to the states, and as state-
rants-in-aid sccount for an
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Losters L } indcats na consaludation s
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anticipated that stale govemments will take s
- pnkllnmmon :'mlhepmu“ama_p

<l govermmen!. Further, the
fapid population growth of mewopolitan areas
Bas forced state govemnors and legslators o
devole more atention (o these gruwing voler
blocs.

Financial hardships for govemment at all
three levels of federalism have interpected a
sharp edge of tension into intergavemmental
relations. Ay govemments implement cutback
‘management_techaiques, they begin to_look

‘i fevels of Esoures

m. this has meant a hurried
search for additional federal funds, but it has
accekerated their inereasing anention to local
reorganization mechanisms. City—<ounty con:

alréady have forced

‘upon some. mwpln.an area citizens the policy
of equalization of scrvices. [t is another small
step toward the higher levels of gosemment
lum-lnq local govemment reorganization
wadior service level adjustments and wansfers.
Along this line. the national legislation re-
quiring regional planning and coordination in &
variery of m:uoml arcas, notably health, law
enfc lice, water and sewer, transpor:
tation, #nd environmental prutection, has stim-
ulated many states to impose limited-purpme
regional organizations on thewr localities. Aftera

The loss of control, whether through cify=,
Cownry consoliduiipn, JEMiLe COnMGCLL, 08 £3-
ablishment of special disiricts meuns . . that

e _county, or the varivus_independent ciny=

'mﬁvnh—-imuﬂmunn—
‘County, Montans, mare

series of state laws over a period of years man-
dated the creation of health systems planning
agencies on an area-wide scale and other func.
tianal planning bodics, it was a fairly easy and
logical next sicp for state legislators 1o begin to
think of ways (o improve the vverall structural
oI ion of their states’ urban and met-
ropolitan arcas.

The more extreme, but no less logical, pext
step is for legislators to consider mandating lo-

lmtﬂbynnlymevmeam lidation of part
of Jefferson County with the city of Birming-
ham. Similarly, a bill amending the Georgia

on 1o allow Atlanta-Fulton
County consalidation did receive a majonty of
the Georgia House of Representatives in 1972,
failing, however, 1o mect a constitutional two-
thinds margin.

As previously noted, the national government
Ll nal

emment, throuch the court system, has moved
tabring some rationalization to the metpalitan
scenc has been in the equalization uf services.

reliel. Court-ordercd cqualization
of budget levels fur ncher and powrer areas of @
<ity of pegion could reduce the senvice vanahle's
influcnce on city —county consalidation cffons.
The casé of Serruno v. Priest lawd down fur-
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ther broad principles for demanding equaliza-
tion of services berween nch and powr scutions
of a community, dependent on the jurisdic-
tion's ability to demonstrate ponracial factors.
for the incqualities. The U.S. Supreme Count.
however, minimized the national poteatial of
Serrana in the Sun Antunia Indepeadent S hool
Disirict v, Rodriguez® decision. The Supreme

from simply a

* vice dispanties.

Bur whar about the peaple who are left behind?
What about the pror a-{ minurities They are
the peaple. utcordiay T Timoiny Hagan,
chairman of Clevelund's Cuyahuga County
Demacratic Committee,

ment political leverage

but they lose leverage eve

The federal Voting Rights Act of 195" is &
secondary federal influcnce and. if applied 1o its
fullest. could seriously undermine metmypolitan
area efforts for enlarging the cenmal city. The
1971 Perkins v. Matthew'? casc cmpowered the
United States Attomey General 1o bning suit
under ihe Voting Rights Actof 1965 in cases of

ulting fom be

pofali

under the act, but the statute docs apply in
city-county consolidations. The couns would
likely treat a major consolidation challenge in
the same manner as previous annetation chal-
lenges. In no instance of anne Laton siolatien of
the statute has the Supreme Count demanded
deanneration W remedy the violatwn 1 s un-
likely. therefore, that any deconsalidations.
would result. The Supreme Court has taken 3
more moderate remedial approach, penerally
requining the institution of wanl-baed elechon
sysiems.
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As the Supreme Count moved from Bater v.
Carr'3 and the Vonng Rights Act of 1965 1o the
complicativns presented in the Richmond an-
BeRation cases.™ it has gradually established an
expanding base fuf standands of proof in weigh-
in.cmm 1n voung nghts Liws or procedures,

JO standands i the Richmond case cuntinue in

apphesiion, ant m@;‘

Peralion nlu.m\ uf, putent;

lutrin_of

nunonty vnun; unnnn has been mmnm
i.' & PRISAN SIS SINETE district pla.

wih are n:a!nh thuugh expensively, u&um-
able, as the Richmond case shaws. *Judicial
fredelinition of the satue,” Peter Weiner re-
marks, “*has imponed a halancing test which
includes recopnition of the relar
ments of houndary changes, in this case even
where discriminatory motvation has been am-
ply demomstratcd, ™33

The dual trends of emasculation of the act's
powers by the couns and of the slow evulutivn
of balancing standands by the Supreme Coun
and the Justice Depanment lead Weiner (o sug-
£ost “that the tmic may be ripe 1 bring such
claims wnder state law, alleging violations of
suate constitutional standanls.
€ount syatems, notably Cahifom;
ey, may be «l

CONCLUSION

Onthe national cale. the conclusion here is that
the Justice Dypanment and Supreme Court will

ilies e extend themselves oulward to encom-

© pavs & bt fiwal hase and which at the same
time will nunimally reduce minonty voting.
strength. Hy gising annexation and comolida.
o praceriings this atrctively modified staty-
tory base, the Tederal govemments and courts
wlumutels will be encouraging these devices
whichachicye a e unified metropolitan arca,
This pulics, suppotive of structural comwlida.
et ad be more siable for a few regions than
opposiie federal pulicies which auempt 1w
handle fragmentation through coordinative de-
wices wch 3y A5,

eanchhas bepun, and is ikely to

conMInuC, I IELIER Sanous siuations resulling
from frapmentation and s reform ciforts. The
repecsentation wheme for arcawide adaptive
devwes, i uding spevial disincts and annena
twns. s heing continually review ed for constitg.
pmonality amd taimess. The couns alss continue
10 resic the eyuity yuestions in services delive

s, v

William J. Belunger, Jr., heud of Louisvitle's
Community Development Office. suid. us he
discussed his ciry's surrender of one function
afier unvther 10 @ growing Jefferson County
government, By the e the rucial balance
ctr 080, el e e TP T
B e e iy ot

Loussville, and ke T be ikie Savor of nothing.”

ery. Concem ranges from a possible cross:
junsdiction busing mandate as an outgrowth of
the Buchinan v, Evuns'? decision through &
review of the racial implications of the Rich-
mand annexation 10 the service disparitics Rised
in Serrana v, Priest.
Many suates will continue w change

statuics to faciliste metropolitan reorganiza-

‘mum voler fumout, and concurrent majorities.
Other states, especially in the South and West,
arc atempting fo head off fragmentation with
**no incorporution-casy anncxation”” laws,
Onurum 1 signific: ie_changes s
the propusal for ending the requirement_for
popular referendum approval of a local govern:
_ment reform, §ome of our largest citics of foday.
{e.g.. Bosion, Phuladelphia, New Orleans. and
New York) were created in I9h century city=
county cumsolidation actions by state legisla-
tures (Table 4/3). That approach has been
revived in several states. The 1969 Indiana leg-
istature merged Marion County and Indianapa-
lis. In 1975, the Nevada legislature incrged Las
Vegas and Clark County (later vuided by the
staie court). Other lﬁle Iegislatures are consid-
ering similar actions.

Onc has mixed lﬂcnﬂnuhwlnoq:niulinl
by state legislative action. It does, of course,
eliminate many of the causes of past rejections.
However, that approach plays havos with the
strongly held radition of pupular approval of
forms of local povernment as well as opening
the door 0 a new and dangerus gemymander-

ing of governmental structures.

Must effons o deal with lragmcnu‘nm Iww
ever, will continue 1o be through de

hange, o we

ippieciation that, fur II the rhetone ul-mu_ge
failings of the cumcnl_amangement, it 1, it almost
always 5 ihe fasky at hand._

continue To_be a faster pace’in
referenda consalidation effors sn the South and
West as reflected in pent-1970 activity. This
higher level of activity will generate some suc-

ceses in these regions with the largest aumbers.
concentraed in the West.

Dhe unifiation morement of the_Lo80s,

fragmentation's ills but in more practical cealms .
“of financial Timitations of improved urban

agement, 1 finding _ggmm&:mmm
Wons willing 19 give >¢nous consideration to .

metrupolitan reorganization, It is & new view
Sih s much promise of city—county con-
solidation activity in the near future,

'See for evample: Vinceni L. Marando, " An Overview
F‘“ﬂmnq

.+ Navonal

Aaictin of e and Haemasional Caty Manage-

et Avsociaton, 1917), pp. 6364454 Timothy Schia
)

vades.
$Mtelan B Hll, .. Siir Lums Gonermong Loead Gare
ermmens Svusture and Function (Athem, Geoegia: Ini-

sjman, “The Use of Boundary Lines To
he Provin of Services by Race.’™
Lnavriin of Dorou Jowrmal of Urban Law, 34.3-4
e

931 (19720 Corv of
uppl. 1344(D.D.C.
19740, 44 € of Ruhmond v Uniied States, 412 U S.
o1
Bundary Changes and the Fower of the Vote
Usiverswns of Drires drurmal of Urbean Law, 34,34
(5grep nd Senr 197 3. 0.

) 'S %03 (19791, mhcanag denid, 423 LS.
1080 (1975).

Mandating —
A Key Issue for Citles
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Executive A.mmw
Buoard of Supervisors
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Mandating by the federal and s
on local governments has beco:
cities. Both state and federal n
are numerous and expanding ¢.
iy, range, and scope. The pra
the point where the boundaries
programmatic, and procedura’
emments have been significar
Whether this is judyed good o:
the values of the observer,
Inone sense. the mandate iss
recent expression of long-stan
uneasiness in the relationship b
and their respective states and,
federal government.! Confl:
calities and their states have «
and disrupiive, Localities have
sitive to what they have regand.
manner with which states have |
aifain and dictated both fom
agement and the substance of
Konh Carolina, in 1815, impos.
on its Jocalities to remove st
1855 Chicago was ‘obliged by
establish & Board of sewage cur
‘means of avoiding further chol.
1865 the state of New York f.
New York to adopt building cov
Later forced the city o dishand

States have also abolished loc
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OF THE

JOHNSON COUNTY CHARTER
COMMISSION

PRESENTED TO THE
BOARD OF
COUNTY COMMISSIONERS
AND
CITIZENS
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INTRODUCTION

The Johnson County Charter Commission is
pleased to present to the Board of County Commis-
sioners this Report, as an accompanying document to
the proposed Johnson County Charter. This Report is a
summary of the creation, organization and activities
of the Charter Commission as well as an outline and
brief commentary on the Charter’s contents.

__The Charter draft, this Report and the Charter
Commission itself constitute a unique experience in
the annals of Kansas County Government. For the first
time in Kansas history, electors of a Kansas County
have the opportunity to approve or disapprove a re-
organization of their County government as recom-
mended in a proposed County Charter draited by a
commussion of County citizens.

In the 200th year of this Nation, it is in the
American political tradition that such an event should
occur. Differing only in scope, the Charter Commis-
sion and its final product parallel the concerns of a
government’s citizens for the welfare of their govern-
ment that occurred 200 years ago. As with the
Nation’s founding fathers, the Charter Commission has
been concerned with conserving the best of what now
exists and, where it was thought necessary, altering
other features of government organization to effect a
restructured government better able to deal with
curré.arlt needs and flexible enough to adapt to future
needs.

This Report briefly reviews some of the concerns
and topics deliberated by the Charter Cummgssion in
its 50 meetings over a fifteen month period of time; a

complete report would comprise many volumes. Ad-
ditional information on any subject matter summa-
rized in this Report is available from the Charter
Commission. The Commission welcomes your in-
quiries

THE CHARTER COMMISSION — ITS CREATION,
ORGANIZATION
AND WORK

The lohnson County Charter Commission was
created bv a 1975 Act of the Kansas Legislature. Pas-
sage of that Act, with the support of all but one of
the legislators representing Johnson County, was the
culmination of several developments at the State level
and within Johnson County. Most notable of these
were legislative enactment of two important home
rule measures applicable to county government, the
rapicly changing environment of Johnson County, and
the desire of some citizens and groups of citizens in
joknson County to examine and, perhaps, recommend
changes in the orgamzat' . of therr County’s govern-
ment

The 1974 Session of the Kansas.Lezislature en-
acted into law © Important county home rule
measures. A countv home rule act offered sub-

ntially greater functional authority and flexibility
vithin stated limits, counues were permitted to re-
spond to local needs and service requests without first
seeking specific  State statutory authority to act
Paralleling this important act was the passage of a
major reorganization act permitting counties, and
other units of local government, to alter the form of
their administrative organization

These two enactments of the Legislature gave
official State sanction to a new era of county govern-

ment. Since beginning of Statehood, Kansas
counties have n viewed primarily as administrative
subdivisions of the State, existing for the purpose of
administering programs of statewide interest at the
local level. This view has persisted despite evidence
that counties, particularly urban counties, have been
pressed with demands for municipal type services
and, in some instances, have been granted authority
by the State to provide such services. Few govern-
mental service demands correspond to local govern-
ment boundaries. Yet authority for counties to re-
spond to such demands had often been permitted by
the State only upon specific local request, and, at
times reluctantly or in a manner that permitted little
local discretion. Within limits prescribed by these two
Legislative acts, counties now have authority to act at
the initiative of the Board of County Commissioners
in a manner commensurate with the special and
unique needs prompting local action. County govern-
ment as a viable unit of local government was be-
ginning to come of age. 3

In addition to statewide interest in county
government evidenced by passage of these two acts,
there was growing interest in Johnson County con-
cerning the role and organization of county govern-
ment. Part of this interest was prompted by the phe-
nomenal changes in the environment of Johnson
County and the increasing service demands con-
fronting county government. The primary change was
one of growth. Indicative of this growth was the rapid
increase in population and expenditures of the
County. From a population of approximately 63,000
persons in 1950, County population had increased to
more than 186,000 in 1970, by 1975 the County
numbered more than 240,000 residents.

Rapidly increasing population was accompanied
by growth in the number and ievel of services pro-
vided by the County. New or expanded services
meant new elements of administration, often super-
imposed upon a system of administration initially de-
signed for an era long past. In the ten year period
from 196 to 1976, budgeted County government
expenditures increased from 36.2 million to 3205
million. This rapid growth pattern emphasized the
concern of some citizens that there be an examina-
tion of the structure of county government. The ques-
tion was how best to initiate and conduct such
examination.

The vehicle for citizen analysis of Johnson
County government was provided by the Kansas
Legislature in 1975. Responding to interest expressed
by citizens, County officials and the media, and with
the intiative and consent of the Johnson County
Legislative Delegation, the Kansas Legislature enacted
into law Senate Bill 431, estabiishing the Johnson
County Charter Commission.

The Act provided for a 23 member Charter Com-
mission of Johnson County citizens. Seventeen mem-
bers were to be appointed by the 17 Legislators
representing the County: each of the County Com-
missioners was to appoint one member; each of the
two County Central Political Committees was to ap-
point one member; and the Johnson County Council
of Mavors was to appoint one member. The Charter
Commission was empowered to study County govern-
ment administration and to recommend changes in
that administration. Such changes were to be incor-
porated into a Charter for Johnson County, to be sub-
mitted to the County Commission, and by the County
Commission to the electgrate of the County for ap-
proval or disapproval. 7




Charter Commission first met and ized on May
28, 1975, Officers were elected antstaff was em-
ployed. Required by law to be funded by the County
CDmmusjon, the Charter Commission presented a
udget for an 18 month period in the amount of
375,374.71 Although substantive and procedural
committees of the Commission were appointed, the
Charter Commission determined to involve all mem-
begs] In as much of the Commission’s work as practi-
cable.

The early work of the Charter Commission was
concentrated in three areas: [1] collecting and ana-
lyzing county charters from the 63 other charter
counties in the United States; [2] examining the insti-
tutions of Johnson County Government and talking
with personnel of such institutions; and, [3] making
an early determination whether or not there was a
need for change in county administration and, if so,
the general parameters of that change.

While Senate Bill 451 empowered the Charter
Commission to recommend changes in several specific
areas, it also required all recommended changes to be
consistent with the Kansas Constitution and Kansas
law. Given the myriad of provisions of Kansas law re-
garding Kansas county government, the Charter Com-
mission was confronted with an important decision. If
there were interest in a change that conflicted with
Kansas law, should the Commission request from the
Kansas Legislature an exemption for Johnson County,
permitting the change to be incorporated into the
Charter? The response to this question was that it
would proceed to incorporate changes based on Com-
mission consensus of what was needed, but that any
requested changes in Kansas law would be kept to a
minimum.

In accordance with Senate Bill 451, the Charter
Commission presented a Preliminary Charter to the
County Commission on November 26, 1975, That
charter included several provisions necessitating
changes in Kansas law if they were to be retained in
the final draft of the Charter. Such changes were pre-
sented to the Johnson County Legislative Delegation
and were introduced in the 1976 Session of the Legis-
lature. The Legislature enacted all requested changes
into law except one required to permit the County
Commission Chairman to be elected at large, as pro-
vided in the Preliminary Charter. Provisions for selec-
tion of the Commission Chairman were subsequently
altered to bring the Charter into conformity with
Kansas law.

Throughout the course of its work and delibera-
tion, the Charter Commission met 30 times prior to
presentation of the final draft accompanying this Re-
port. In addition, committees of the Commission met
more than 50 times and thousands of hours of study
and analysis were undertaken by Commission mem-
bers. Eleven of the Commissicii > meetings were con-
ducted as public hearings at which any citizen of the
County was offered an opportunity to express his
views. Numerous presentations were made by Com-

Following the appointment of ai members, the

mission members before groups in the County and

considerable information was disseminated to County
residents bv the Commission.

Permeating all Charter Commission analysis has
been a tacit consensus that change for the sake of
change has little merit, In those instances in which
the final draft recommends major change, such de-
cision has been based upon extensive study and delib-
eration. |mportant changes are recommended but the

administrative organization proposed bears a striking
similarity to th nization that now exists. This
similarity will be nt in the following information

regarding the decisions of the Commission and the
contents of the proposed Charter,

CHARTER CONTENTS — DESCRIPTION
AND COMMENTARY

In the following commentary on the major fea-
tures of the proposed Charter reference is made to the
consensus thinking that resulted in its adoption. This
proposed Charter shares a characteristic of most if not
all basic documents of governments —it is a com-
posite document. Its contents reflect the reasoned
views of Charter Commission members whose views
on what roles government should assume and how
institutions of government should be organized vary
significantly. The Charter Commission did not of-
ficially adopt a design of consensus nor did members
systematically list the parameters of change in any
such terms. Yet such considerations were implicit in
all the Commission’s deliberations. It is hoped that by
explaining the major provisions of the Charter in
terms of the consensus thinking that led to their
adoption, the Commission can define and explain the
Charter’s contents. Emphasis is directed to the con-
cerns of efficiency, flexibility and accountability,
three of the guidelines most used by the Commission
in the course of its deliberations.

COMPOSITION AND ROLE OF THE COUNTY
COMMISSION — The Charter provides for a seven
member County Commission with ane Commissioner
elected from a like number of Commission districts,
District lines for the initial Commissioner elections
held in April, 1977, are provided in Article VII: sub-
sequent district lines will be determined by the Com-
mission. Commission members serve four-year over-
lapping terms of office. The first County Commission
operative upon the effective date of the Charter, July
1, 1977, will consist of the three carryover Commis-
sioners from the pre-Charter government and the four
new Commissioners elected in April, 1977. The Com-
mission will elect a Chairman from its own member-
ship for a two-year term, and its Vice-Chairman for a
one-year term. The Charter provides for initial Com-
missioner salaries of 57,500 a year plus an additional
52,500 a year for the Chairman. All Commissioner
elections will be on a partisan basis.

Though not specifically stated in the Charter, there
are two important departures from the present
composition and role of the County Commissioner.
First, the Commission is viewed as a legislative body
with the primary concern of determining policy for
the County government. Presently the Commission
serves in both a legislative capacity (policy
determination) and an administrative capacity (policy
execution). With the advent of county home rule,
county commissioners have new discretionary author-
ity. As legislative authority is enhanced the question
of whether the Commission should serve as the legis-
lative body and administrative body assumes new per-
spectives. The reasoning of the Commission in pro-
posing separation of the legislative and administrative
roles is that the process of government is best served
when the determination of policy resides in a body
directly accountable to the electorate and the execu-
tion of policy is placed in the hands of an adminis-
trator trained and educated in the techniques of
admunistration. In addition, the concept of separation




Of powers, long a revered institutio government in
our society, lends an element of check and balance
to the process of government which, in turn, adds a
de_g(ee of mutual accountability to government ad-
ministration. There is always the potential for a body
that both determines and executes policy to blend the
two in such a manner that neither is subject to the
checks and balances that occur when each is handled
by different bodies or different individuals. Members
of a legislative body are, or should be, elected to
Office on the basis of their views regarding major
policy issues; such persons do not always bring to
their office a great degree of administrative expertise.
The Charter views the Commission as the institution
tha; determines the major policies of government but
assigns them to an administrator for fzithful execution.
The second major departure from the situation that
now exists is that the County Commission is viewed as
a part-time body, No reference is made in the Charter
to the amount of time each Commissioner is expected
to provide for County aifairs nor to the number of
times the County Commission will meet in session.
Viewed primarily as a legislative body, however, the
Charter Commission found little need for a full-time
County Commission. As is the case with every other
legislative body in the State of Kansas, at the State
and local level, part time service should be sufficient
for performance of the legislative function. The pro-
vided salary levels of Commissioners reflect this de-
termination of the Charter Commission.

A Task Force of the Charter Commission observed the
activities of the present County Commission and re-
viewed statutory duties of its members. It concluded
that much of the Commissioners’ time was spent in
administrative detail that need not be performed by
such officials. In general, the Task Force concluded
that the weaknesses and faults observed were not in
the persons (Commissioners) involved, but the system
and framework of government in which they oper-
ated. The present Commissioners have served well but
they could operate more effectively if their attention
were directed to major policy determinations of the
County and to substantially fewer administrative
duties, as proposed in the Charter.

In response to the question of accountability, it
should be noted that the Commission will continue to
be responsible for the conduct of administration
under Charter government. That responsibility, how-
ever, will be the Commission’s authority to hire and
dismiss the appointed Administrator and to hold him
responsible for utlizing the administrative training
and experience he brings to the office in the etiective
administration of the County's affairs.

The most obvious change provided by the Charter is
the number of County Commissioners. Much of the
discussion of the Charter Commission centered around
the question of representation. The consensus was
that a three member Commission presents potential
probiems when one or more members are unable to
tuitill their respensibilities and offers too few repre-
sentatives for a County in excess of 240,000 persons.
To insure more adequate representation, the Charter
provides for a seven member Commission

THE APPOINTED ADMINISTRATOR — The Charter
provides for the appointment of a County Administra-
tor by the County Commission, and for dismissal bv
the Commission Appointment is required to be on
the basis of education. experience in public adminis-
tration and executive qualiifications, as required by a

job description Wared by the Commission. The Ad-
ministrator is to% the chief administrative officer of
the County, responsible to the Commission for the
proper administration of all County affairs placed
under his jurisdiction. The appointed Administrator
will prepare and administer the County budget and
capital program, through adoption of the budget and
capital program will remain the responsibility of the
Commission. Commission members are restricted from
directly interfering with the conduct of any depart-
ment or part thereof of the administration.

Students ‘of public administration have long debated
the question of whether government administration is
an art or a science. The obvious answer is that it is
both. That it is an art is obvious; that it is a science
is a fairly recent acknowledgement. With the co

plexity of government and its processes of budgeti

personnel, engineering, data processing, etc., it has
become increasingly important that there be a trained
competent administration at the apex of the adminis-
trative hierarchy. Trained and experienced adminis-
trators must be prepared to not only deal with the
intricacies of complex administration but also be able
to communicate with other governmental officials
trained in specific areas of government administration.

The Charter proposal for a trained Administrator, re-
sponsible to the Commission, retains the ultimate ac-
countability in an elected body but maximizes the
potential for the introduction of efficiency and ef-
tectiveness in all the County’s areas of administration.

The Charter Commission deliberated at length re-
garding the “strength” of the proposed Administrator.
A consensus developed that the position should be of
sufficient strength to insure the advantages of pro-
fessional administration and maximum use of the ad-
ministrative talents the Administrator brings to his
position. Yet this should be tempered by provisions
such as requiring that the authority to appoint and
dismiss department directors by subject to County
Commission approval and that the Administrator be
subject to dismissal by the Commission at any time.
The Administrator may suggest reorganization of the
County administration, but only the Commission may
implement such change.

DEPARTMENTALIZATION OF COUNTY ACTIVITIES
AND PROGRAMS — The Charter provides that the
activities of the County shall be distributed among
such initial departments and divisions thereof as are
established by the Charter or as may be established by
reorganization of the County administration by the
County Commission. The Administrator is empowered
to suggest administrative changes, subject to approval
of the Commission. The director of each department
will be the principal officer of the department and
responsible for all its operations. Appointment and
dismissal of non-elected department directors by the
Administrator is subject to confirmation by the Com-
mission. -One person may head one or more depart-
ments and the Administrator may serve as a depart-
ment director. Any County elected officer, except a
member of the Commissian, may serve as director of
a department. The elected County offices (Treasurer
and Sheriff) may be separate departments or divisions
within departments. Details of the County administra-
tion are to be included in an Administrative Code
prepared by the Administrator and subject to approval
by the County Commission.

Article VII of the Charter provides for seven depart-
ments of the County admmnistration. These are re-




number and

ferred to as initial departments an:
t any time by

nNature of departments may be alter
the County Commission.

The extent to which the Charter should provide for
specific departments and if so, which departments,
was a major discussion topic of the Charter Commis-
sion. There was considerable sentiment for a required
departmentalization within the County administration
and general agreement as to the major service areas
of these departments. The resolution of varying views
regarding inclusion of specifics of departmentaliza-
tion was that the Transition Article of the Charter
should provide for the initial departments of the
County but that the County Commission be given
authority to create, abolish or merge departments of
the administration at any time.

Most of the present functional areas of Johnson
County government are placed within one of the
initial County departments, though in some instances,
placement is left to the discretion of the Commission
upon the advice of the Administrator. The only new
County function provided in the Charter appears as an
initial department — the Department of Planning and
Development. Provisions for this Department reflect
the view of many Charter Commission members that
planning has been a neglected area in Johnson County
government and that there is a definite need for an
institutionalized planning process.

While the Charter makes clear the importance at-
tached to a functional rearrangement of the County’s
activities through departmentalization, it also pro-
vides for substantial flexibility. In addition to per-
mitting change in departments at any time, the
Charter includes few details of specific organization.
Details of the internal organization of departments are
to be provided in an Administrative Code. This per-
mits change in internal organization at any time by
action of the Commission. Were details provided in
the Charter, change would be possible only through
Charter amendment.

A frequent concept of departmentalization as dis-
cussed by the Charter Commission is that there are
opportunities for greater efficiency and effectiveness
through the grouping of functions and like services
into a departmental structure. This will permit a
structured hierarchy, an effective assignment of re-
sponsibilities, and a chain of administrative command
consistent throughout the County administration.

The question of where to place the several in-
dependent or quasi-independent boards and commis-
sions operative in the County, such as the Parks and
Recreation and Library Boards, was discussed at
length by the Charter Commission. Testimony pre-
sented to the Commission, confirming opinions held
by most Commission members, suggested that most of
these boards and commissions are providing valuable
services in the County and are performing well. The
Commission was also aware that many of these boards
and commissions were created by Kansas law and the
details of their organization remain a matter of State

law. The decision of the Charter Commission was to

not address the organization of these institutions but
to include them in the proposed initial Department of
Human Resources which will provide a coordinating
role only Grouping them under the coordinating um-
brella of a specitic department should encourage
communication and cooperation among these boards
and commissions

ELECTED COUNTY OFFICERS — The Charter provides

for continuatio the elective offices of County
Treasurer and ty Sheriff. It also provides for
termination of the elective offices of County Clerk
and County Register of Deeds upon expiration of the
terms to which such persons were elected in the 1976
general election, or at the time of any vacancy in
each such office prior to the expiration of such terms.
Upon termination, the functions of each office are to
be consolidated into a department or departments of
the County administration as determined by the
County Commission. The Charter also provides that
any elected County office may be a department in
and of itself or a division of a department. When an
elected office exists as a division within a department,
the director of that department shall be responsible
for liaison among the elected office and other en-
tities in the department. An elected County officer
may serve as director of a department.

Whether to retain the four County offices as elective
was a matter of considerable Commission discussion.
Elimination of any or all of the offices by resolution
of the County Commission, subject to a referendum
of the electors, was permitted by the Kansas Legisla-
ture in 1974, The Charter Commission was authorized
to exercise similar authority, with the Charter adop-
tion referendum constituting the question required to
be submitted to the electorate when similar action is
initiated by Resolution of the County Commission.

Much of the Charter Commission’s discussion of these
offices dealt with the duties and functions each per-
forms. The consensus was that the Clerk and Register
of Deeds perform services primarily ministerial in na-
ture. The services provided and the manner in which
they are handled are specifically provided by State
law. The Sheriff and Treasurer also perform services
specifically provided for by State law, but the Charter
Commission found that they also have some major
areas of discretionary authority in either what services
are provided, how they are provided, or both. Certain
services provided by the Sheriff and Treasurer, such as
law enforcement and the responsibility for handling
County funds, were found to be areas in which there
perhaps should be direct accountability to the elec-
torate. In the case of the Clerk and Register of Deeds
it was determined that accountability essential to the
type of services they perform could be better pro-
vided by having such functions made accountable to
a department director and/or the Administrator. Ac-
countability is important; the importance of having
complex governmental services under the direction of
competent trained persons is also important. There is
no question as to the competence of the present
elected officials. But within the context of the pro-
posed administration, and with consideration of ac-
countability and required expertise, the decision was
made regarding elected offices. The Charter Commis-
sion also emphasizes that to suggest appointed of-
ficials are not accountable is to overlook the fact that
continuation of their employment is determined by
how effectively they administer their respective duties
and responsibiiities.

With the decision to retain two elective offices, the
question then became one of how to incorporate
elective offices into the proposed County administra-
tive organization. The several alternatives for location
of elected offices and officers have been previously
noted. They offer protection of the integrity of the
elected offices and provide that each elected officer
will have the ultimate choice of the administrative
location of his or her office.. It is assumed by the
Charter Commission that sech location decisions will




be determined through the cooperatjye consideration
of the elected officers, the County|
the Administrator.
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OPPORTUNITIES FOR CITIZEN INVOLVEMENT IN
COUNTY GOVERNMENT — The Charter provides for
Citizen involvement in their County government in
several important ways. A detailed process of initia-
tive and referendum is provided in Article V of the
Charter. This permits citizens to petition the County
Commission for passage or repeal of a resolution.
Though there are several important restrictions to the
use of this authority, it provides citizens a direct
means of urging a recalcitrant County Commission to
act, provided there is sufficient citizen support for
such action. A petition for initiative or referendum re-
Guires signatures of at least eight percent of the total
number of County electors who voted in the last pre-
ceding November general election for the office of
Covernor. This signature requirement is great enough
to prohibit frivolous use of the authority yet one at-
tainable if there is considerable citizen support for
passage of repeal of a resolution. There is now no
general provision for use of the initiative and referen-
dum in County government. The introduction of such
authority in the Charter provides citizens a new
source of access in influencing the conduct of County
government.

The Charter also provides citizens two means of
changing their own form of government. One is the
authority of citizens to initiate amendments to the
Charter, requiring a 10% petition. The greater petition
requirement for Charter amendments reflects the
Charter Commission’s view that changes in the basic
document of a government should require greater
citizen support for initiation than the initiation of
Commission resolutions.

The second means of altering the form of government
permitted citizens is the provision for periodic Charter
Review Commissions with membership consisting of
citizens of the County. The Charter requires such a
Commission to be formed five years after the effective
date of the Charter and at least once every ten years
thereafter. Each Charter Review Commission may sug-
gest changes in the administration of the County
government and propose amendments to the Charter.
The County Commission is required to consider all
suggested changes in the County administration and
to submit all proposed Charter amendments to an
electorate for a referendum.

ZERO-BASE BUDGETING AND "SUNSET LAW"
PROVISIONS — In an effort to insure continuous
evaluation of the agencies of government and to
emphasize an important element of budgetary prepa-
ration, the Charter provides for “Sunset Law” and
Zero-Base Budeeting techniques. The Charter requires
the County Commission to periodically conduct a
systematic program of review and evaluation of all
County government programs and activities,in an ef-
fort to determine whether any County program or
activity has outlived its usefulness or failed to live up
to its anticipated accomplishments. The Charter also-
provides that the Administrative Code shall provide a
comprehensive budget procedure incorporating the
principles of zero-base budgeting. This will require
the Administrator to present agency budgets based
not onlv on incremental increases over previous
budgetary levels but also in terms of past, present and
future objectives of each funded program or activity
Used as designed, these should be effective tools for

both the Administrator and Commission to eliminate
programs that not producing expected benefits
and to more efCtively allocate the available re-
sources of County government.

CONCLUSION

The Charter Commission can only recommend
and explain. Whether or not Johnson County operates
under its present form of government or under the
form proposed by this Charter is a decision to be
made by the voters of the County. The Charter Com-
mission offers this alternative with the hope that each
voter will consider it on the basis of its merit. It is not
a panacea to all that ails government; it is a plan for
what the Charter Commission considers more respon-
sive and responsible County government. It proposes
retaining the best of what now exists, complemented
by reasoned changes. It is neither a reiteration of text
book administration nor a carbon copy of various'
model charters. It is a composite of the best princi-
ples of administration tempered by political realities
in Johnson County, as the latter have been assessed
and interpreted by 23 citizens of this County.

VOTE ON ADOPTION OF THE CHARTER

At the meeting of the Charter Commission held on
August 30, 1976, the following motion was made and
approved by the Commission. The vote of each mem-
ber is indicated.*

MCVED, THAT THE PROPOSED CHARTER BE
ADOPTED BY THE CHARTER COMMISSION AND
SUBMITTED TO THE BOARD OF COUNTY COM-
MISSIONERS ON SEPTEMBER 1, 1976.

VOTING FOR ADOPTION

Richard L. Bond
Donald C. Brackhahn
Barbara Brown
Jack Chalender
Kathie Champlin
William A. Cleaver
Milton E. Erickson
Patricia Heaven
Walter Jacobs
Vrem D. Levens
James K. Logan
Barbara Neff

Qrin F. Nolting
Clarence L. Roeder
Lloyd Sleezer
Wilson E. Speer

W. B. Tschudy

C. Y. Thomas

VOTING AGAINST ADOPTION

John L. Hodges i
Cunnard A. Nelson, |r
J. 5. Skaptason

* Commission member Mildred Gersh did not vote
due to illness. Commission member Robert C. Bacon
resigned from the Commission on June 7, 1976.




MINORITY REPOF@

The following Minority Report was submitted to the
Charter Commission by Commission Member John
Hodges. It is included as a part of the Report to the
Board of County Commissioners.

The proposed Charter for Johnson County should be re-
Jected by the voters for the following reasons.

1. There was little effort made to identify and keep
the many good aspects of present governmental
structure,

. Charter Commission members failed to recognize
the historical and philosophical reasons for elec-
tive positions being strategically placed in present
county government.

- The new Charter will cost more, increase the size
Of government, and remove direct control of
county government from the people.

There were few, if any, original ideas incorpo-
rated into the Charter. The final draft is almost
entirely a duplicate of previous charters compiled
by and recommended by the National Municipal
League.

. The Charter is designed to promote the elimina-
tion of elected officials and place county govern-
ment in the hands of appointed people generally
classified as “professionals”.

. The role of county government was not ade-
quately analyzed to find areas which might be
handled better by private individuals or organiza-
tions.

- The Charter Commission overlooked the fact that
few individuals in the county had expressed a de-
sire for a substantial change in county govern-
ment, and that most of those promoting the
Charter were already big-government oriented.

John Hodges
Charter Commission Member

MEMBERSHIP OF THE
JOHNSON COUNTY CHARTER COMMISSION

MEMBER RESIDENCE APPOINTING AUTHORITY

Robert C. Bacon Overland Park Rep. Arthur Douville
Richard L. Bond Overland Park  Sen. Paul Burke

Donald C. Brackhahn rriam Rep. Victor Kearns
Barbara Brown Prairie Village Sen. Norman Caar

Jack Chalender Overland Park Rep. Joseph Hoagland
Kathie Chamoplin Qveriand Park Sen. jan Mevers

William A. Cleaver Overland Park Democrat Central Comm
Milton E. Erickson Overland Park  Republican Ceptral Comm
Mildred Cersh Leawood Rep. Ole Nesmith
Patricia Heaven Lake Quvira  Comm. [ohn Franke
John L Hodges Cardner Sen Wayne Zimmerman
“Walter Jacobs Mission Rep. Rex Hoy

Vrem D Levens Prairie Village Rep. Robert MecCrum
James K. Logan Clathe Rep. Francis Smith
Barbara Nerr Overland Park Rep. James Yonally
Cunnard A, Nelson |r. Lenexa Rep. Gus Bogina

Onn F Nolting Praine Village Rep. Eugene Castt
Clarence L. Roeder Prairie Viilage Comm. Wiiliam Scringer
] 5 Skaptason Leawaod Comm Robert Davis
Llovd Sleezer Olathe Rep. Edgar Moare
Wilson E. Speer Overlard Park  Rep. Wendail Lady

W B Tschudy Olathe Councii of Mayors

C. Y. Thomas Mission Hills  Rep Earl Wara

SUMMARY OF, OR PROVISIONS OF THE PROPOSED
I SON COUNTY CHARTER

EFFECTIVE DATE OF CHARTER
AND NOVEMBER BALLOT QUESTION
* Effective Date of Charter — July 1, 1977
% Details of Transition Spelled Out in Article VIl of Charter

Transition Committee Created to Plan Transition Between
Apnl Elections and Charter Effective Date — Consists of 3
Carryover and 4 Newly Elected Commissioners.

Question on Charter Approval, November 1976 Election —
“Shall the proposed Charter for Johnson County, Kansas,
be adopted as submitted on September 1, 1976 by the
Johnson County Charter Commission to the Board of
County Commissioners of Johnson County, Kansas?’

TY COMMISSION

Commission Viewed as a Legislative Body, Reflecting a
Separatign of Legislative (Policy-Making) and Administra-
tive (Policy-Execution) Authority.

Seven Members, Elected from Districts, 4 Year Overlapping
Terms, Partisan Elections.

First Charter Government Commission Takes Office July 1,
1977, Following Election of 4 Additional Members in
April, 1977 Elections (Same Time as JuCo Trustee
Elections).

District Lines for First Commissioner Elections Stated in
Charter. Subsequent Redistricting by County Commussion.

Commission Chairman Elected by Commission from
Membership for 2 Year Term in January of Odd-Numbered
Years. Vice-Chairman Elected by Commission for 1 Year
Term.

Initial Compensation —$7,500 per Annum; Chairman $2,500
per Annum Additional. Salary Suggests a Part Time
Commission, But Frequency of Meetings and Time Spent
in Performing Duties Left to Determination of Commis-
sion and Commissioners.

Commission Adopts a Legislative Code Providing for Rules
of Procedures, Meetings, Etc.

COUNTY ADMINISTRATOR
%= Administrator Appointed by Commission; Subject to Dis-
missal by Commission.

Administrator Serves as Chief Administrative Officer of the
County Covernment.

Administrator Appointed on Basis of Education, Experience
in Public Administration and Executive Qualifications, as
Required by a Commission-Prepared Job Description.

Administrator  Appoints, Suspends and Dismisses Depart-
ment Directors and Division Heads (Unless They are
Elected Officials) Appointment and Dismissal of Depart-
ment Directors Subject to Commission Confirmation.

Administrator Prepares County Budget for Submission to
Commission.

ADMINISTRATIVE DEPARTMENTS
AND ORGANIZATION

%= All Activities and Agencies of the County To Be Within
Departments and Divisions Thereoi. Elected Offices May
be Separate Departments or Divisions of Departments.

= Each Department Headed by a Director One Person May
Head Two or More Departments. Administrator May Serve
35 Depantment Director Elected Official May Serve as
Department Director

= Initial Departments Provided in Transition Article of
Charter, as Follows:
Department of Public Safety
Cepartment or Public Works and Transportation
Department of Central Sérvices
Department of Finance and Records
Department of Human Resources
Department oi Planning and Development
Department ot County Counselor

= Commission May Make Organizational Changes on . its Own
Inittatve or Upon Suggestion of Administrator Changes
May Inciude Creation, Abolition or Merger of Deparn-
ments. Proper Notice and Publication Required Betore
Major Changes are Made'.




. ADMINISTRATIVE DEPARTMENTS o
AND ORGANIZATION [Continued)

% Administrator to Prepare an Administrative Code Providing
Details of Administrative Organization, Personnel Rules,
guglet Procedures, Etc.; County Commission Approves

ode.
All Offices, Departments, Etc. of County Government Re-
quired to Use Central Services of the County Government.

ELECTED OFFICIALS

% Otfices of Sheriff and Treasurer Retained as Elected Of-
ficials. Offices of Clerk and Register of Deeds to Termi-
nate as of End of Next Terms (January, 1981).

« Offices of Elected Officials To Be Separate Departments or
Divisions Within Departments, as Determined by Commis-
sion. Transition Article Views Them as Divisions.

7 Department Directors Responsible for Liaison Among
Elected Officers and Personnel of Departments Re-
sponsible for Related Functions.

INITIATIVE, REFERENDUM AND RECALL
% Electors of County May Propose To The Commission Pas-
sage Or Repeal of Resolutions, Subject to Referendum if
Commission Fails to Act. Petition Requirement — 8% of
County Electors Who Last Voted for Office of Governor.
Recall of Elected Officials as Provided by State Law.

“SUNSET LAW"
AND ZERO BASE BU ING
# Commussion to Periodically Review and Evaluate All County
and County Related Programs and Activities to Determine
if They Should Be Continued, Altered or Terminated.
# Zero Base Budgeting Techniques To Be Used In Preparation
And Defense of Annual Budget,

CHARTER REVIEW COMMISSION;
CHARTER AMENDMENT;
CODE OF ETHICS
% Charter Review Commission Created .After 5 Years And At
Least Every 10 Years Thereafter
= Charter Amendment at Initiative of Commission or Elector
Petition, and Referendum.
<« (Code of Ethics to be Adopted by Commission For All
County Officials and Employees.

Copies of the Charter are available at Branches oi the Johnson County Library System, the Olathe Public Library, all City Halls in the
County, the Northeast Office Building, and the Charter Commission Office, Court House, Olathe, 66061. Phone: 782-5000, Ext. 523.
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THE CITY OF WICHITA
OFFICE oF Budget and Management pAaTE Auvgust 27, 1980

TO Russell L. Brenner, Director of Administration

FROM Glen E. Dockery, Research and Budget Officer

SUBJECT Park City and Bel Aire
Incorporation

This memorandum is in response to Mr. John Dekker's memo
to you dated August 14, 1980, regarding the captioned sub-
ject. The Budget Office staff obtained copies of the 1980
budgets for Park City and Bel Aire Improvement Districts
to use in this comparison of the expenditures of these two
improvement districts.

The 1980 budgets (using the 1979 mill levy rates) have
been used instead of the 1981 budgets (using the 1980
mill levy rates) as the final assessed valuations have
not been determined, as of now, by Sedgwick County Offi-
cials.

Property taxpayers in the Park City Improvement District
are in two different Unified School Districts (USD) which
means that there are two different total mill levies, as

follows:
i PARK CITY IMPROVEMENT DISTRICT
Taxing

Jurisdiction UsD 259 ush 262
State 1,500 mills 1.500 mills
Sedgwick County 17.223 177223
Unified School District 44,939 46.150
Disorganized School

District .374 =
County Fire District 8.382 8,382
Park City Improvement 10.719 10.719
South Central Kansas

Library System 489 .489

Total i 83.626 mills 84.463 mills
Thus, the property taxpayers in USD 262 (Valley Center)
have a total mill levy rate which is .837 mills higher
than the Park City residents who live in the USD 259
(Wichita) area.
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Page 2 - Russell L. Brenner
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Property taxpayers in the Bel Aire Improvement District
are in two different townships, i.e., Payne Township and
Kechi Township. This means that there are two different
total mill levies for the Bel Aire citizens, as follows:

BEL ATRE IMPROVEMENT DISTRICT

Taxing Payne Kechi
Jurisdiction Township Township
State 1.500 mills 1.500 mills

Sedgwick County 17.223 17.223
Payne Township 5.043 -=
USD 259 44,939 44,939
Disorganized School

District .374 .374
County Fire District 8.382 8.382
Bel Aire Improvement 4.775 4.775
South Central Kansas

Library System .489 .489

Total 82.725 mills 77.682 mills

Thus, the property taxpayers of Bel Aire who live in Payne
Township have a total mill levy rate which is 5.043 mills
higher than the Bel Aire residents who live in the Kechi
Township.

A comparison of the Bel Aire and Park City Improvement
Districts and the City of Wichita's 1979 total mill levies
are as follows:

Total 1979 Mill Levy

Location for 1980 Budget
City of Wichita (most

sections) 104.360 mills
Park City (USD 262) 84.463
Park City (USD 259) 83.626
Bel Aire (Payne Township) 82.725
Bel Aire (Kechi Township) 77.682

A review of the 1980 adopted budget for the Park City
Improvement District indicates the following expenditures
by fund:
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T T 1/1980) BUDGETED | T et
AMOUN{

FUND

General Fund
eneral Government

Personal Services $ 6,000
Contractual Services 20,000
Commodities 5,000
Capital Outlay 7,000
$ 38,000

Park & Swimming Pool
Commodites $ 6,000
Total General Fund $ 44,000
Police Protection Fund 6,500
Employee Benefit Fund 1,500
Debt Service Fund 113,168
Water Utility Fund $180,000
Sewer Utility Fund $ 70,000

TOTAL BUDGET
FOR PARK CITY $415,168

A review of the 1980 adopﬁed budget for the Bel Aire Im-
Provement District indicates the following expenditures

by fund:
1980 BUDGETED

FUND AMOUNT

General Fund

Salaries $ 7,777
Director's Salary 300
Payroll Taxes 800
Real Estate Taxes 4 200
Office Rent 900
Office Supplies 1,200
Accounting Fee 1,500
Legal Fee 1,000
Engineer Fee 1,000
Transfer to Water Fund 10,000
Street Lighting 4,000
Maintenance ! 1,000

$ 29,677

Water Fund $115,000
Bond & Interest Fund $140,895

TOTAL BUDGET
FOR BEL AIRE $285,572

Basically, Park City and Bel Aire are totally dependent
upon the City of Wichita for such functions as parks
and other recreational/cultural type activities. Park
City does have an expenditure of $6,000 for its park
and swimming pool function.
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While the immediate purpose of this memorandum is not to
reflect what the total mill levy would be if Bel Aire
and/or Park City were amnexed to the City, we have at-
tached to this memorandum a comparison of 1979 taxes
paid by residents of the City of Wichita with residents
of Park City and Bel Aire. ;

The information provided on the attachment illustrates
the mill levy that the majority of residents of the City
pay (104.360 mills) compared to the mill levies paid by
residents of Park City (83.626 mills and 84.463 mills)
and residents of Bel Aire who pay 82.725 mills or 77,682
mills depending in what township they are located (see
prage 2 of this memo).

We have also provided information on the attachment
illustrating the mill levy levied by the City of Wichita
for individual divisions and departments of the City
compared with what the tax requirement would be for those
functions if in the event Park City and/or Bel Aire were
annexed.

As I indicated above, while the issue at this point is not
whether or not Bel Aire or Park City will be annexed to
the City, if in the event they were at some time in the
future to become a part of the City, the following mill
levies would no longer be applicable to these areas.

Taxing Jurisdiction Mill Levy Rate
County Fire District 8,382 mills
Park City Improvement 10.719
South Central Kansas

Library Svstem .489
Bel Aire Improvement 4,775
Payne Townshio (Bel Aire) 5.043

In addition to paying the City of Wichita's mill levy
in lieu of the mill levies noted above, the residents
of Park City and Bel Aire, if annexed into the City,
would pay the Wichita State University mill levy of 1.5
mills.

Two additional issues should be raised concerning this
assignment; (1) facilities of the City of Wichita that
are used by residents of Bel Aire and Park City and

(2) services residents of Bel Aire and Park City receive
from the County that residents within the City of Wichita
in fact help finance.
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Numerous facilities and services are provided by residents
of the City of Wichita, financed by the City's local pro-
Perty tax, that are in fact utilized by residents of sur-
rounding areas. The Century II facilities, Library,
parks, the Art Museum, etc. are examples of facilities
that are paid for by residents of the City without a
direct mill levy to other residents of the County.

City-County operations such as Emergency Communications,
Health, Planning, and the Flood Control Departments are
County-wide functions and are supported by from 85 to 90%
Wichita resident taxation.

Other functions performed: by the County that are not
City-County operations such as the general tax levy,
civil preparedness, mental health, parks, recreation
and the zoo, etc. are paid for by residents of the City
of Wichita in a proportionate assessment ratio, i, el
Wichita residents pay approximately 70 to 72% of the
County's mill levy. The Sheriff's Department as an
example provides law enforcement to residents of Bel
Aire, while residents in the City of Wichita pay 70%
of the tax support for the Sheriff's operation.

Wﬁf///ﬁd7
Glen E, Dockery
Research and Budget Officer

GED:ce
Attachment

cc: John Dekker, Director of Law
Robert Lakin, Director of Planning
Robert Young, Senior Planner




August 7. 1980
COMPARISON OF 1979 TAXES OF WICHITA WITH PARK CITY AND BEL AIRE (TOTAL MILL LEVY)
_ e T LAT1 AD BEL AIRE

P, BEL AIRE
PROPERTY TAK HEQUIRDIENT PROPERTY TAX RLQUIREMENT
FOR GI'I.‘Y C‘l‘ FOR BEL AIRE ___DISTRICT
WICHITA 1979 IF

I FOR ANNEXED PROPERTY TAX FOR
DIVISION/DEPARTMENT _MILL LEVY {1 !IILL - 611' 1980 BIJDGB'!.' {1 MILL = $6,077) 1980 BUDGET

General Fund 7,972 29,018
I:: $ 37,97 $ 29,

$ 16,526 55,660 § 14,949 50,482
Folic 20 3,559

Non‘:e:rl:nlneal
neral Government

Community Facillcle:
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D venm t

Admen s:ntnon

Ecergency Communications

Public Works

stration
Street Lighting .

Maintenance
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Street C1
Heed Hoving "8

Storm Sewers
Health
Animal Care

Planning
Libra: 11,121
Pazk Ty . "
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THE CITY OF WICHITA i
OFFICE OF CITY MANAGER DATE August 8, 1980

TO Robert A. Lakin, Director of Planning
FROM  E. H. Denton, City Manager
SUBJECT Position Paper on Annexation

In coordination with this office and the Department of Law, please prepare for my
review a position paper on the merits of managed growth through orderly annexation
of urbanizing areas around the City of Wichita. . 3

It is anticipated that the paper be detailed sufficiently to answer most reasonable
questions on the subject, yet concise enough to be used as a briefing paper for
members of the governing body, the public and news media representatives.

In general, these subjects, but not excluding others you deem pertinent, should be
included:

. History of annexation in Kansas and Wichita

. Procedures to be followed in annexation 1

. Discussion of experience of center cities ringed by incorporated
"bedroom cities"
Analysis of the center city social overburden, or base tax load
that supports the economic area, but which satellite cities seek
to avoid by incorporation 2
Comparison of three models for Wichita-Sedgwick County

a) Consolidated “Metro" government or variations thereof, or City-
County government like Denver

b) Growing central city - (annexation)
c) Stifled central city ringed by incorporated "bedroom cities"
The report should also include:
1) A list of advantages and disadvantages of anaggressive annexation policy
2) A list of questions and answers including most of the subjects 1ikely to
be raised by Wichita citizens as well as those outside the city likely to
be annexed.

Because of the timetable for Park City incorporation and- Bel Aire annexation, it is
requested that first a draft be submittedsto this offiCe by Monday, August 25, 1980.

E¥ H¥ Bénton
City Manager
EHD:mp

cc: John Dekker, Director of Law

Russell L. Brenner, Director of Administration
Dave Furnas, Public Affairs Director
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